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BRIEFING SESSION 
ON 
THE CANADIAN SYSTEM OF GOVERNMENT 


APRIL 11, 1989 


Introduction 
Robert Marleau 


Robert Marleau This session was designed to 
give you an overview of the relationship between the 
Constitution, Parliament, Ministers, departments, 
central agencies and the public service. 


I must point out that the legal infrastructure of 
the House of Commons is such that, from the Clerk 
down, none of its staff belong to the Public Service. 
We exist by virtue of a separate statute, the House 
of Commons Act. It is my view that all Canadians, 
including members of the House of Commons, are 
lucky to have what I consider to be the best public 
service in the democratic world. It is evolving of 
course, and I am totally convinced of this having 
joined the Public Service almost 20 years ago. 


This is the last of a three part orientation 
program. Last December we covered the 
administration of the House in terms of dealing with 
the more practical matters of becoming a Member 
of Parliament. We also touched upon specific issues 
that were of primary interest to you. In late 
March a one-day program was held on 
parliamentary procedure. 


In 1984, there was not this dimension to the 
orientation of new Members and I think that the 
plan we had put together was severely lacking. We 
are, therefore, embarking on a new relationship 
with the Centre, one that I hope is really a 
beginning and I know that Mr. Manion has plans to 
expand by having follow up briefing sessions and 
more contact between the Centre and Members. 


John Manion As some of you may know, the 
Canadian Centre for Management Development or 
the Management Centre, as we call it, is a new 
institution. Its primary purpose is to try to improve 
the quality of management in the Public service. 


Our briefing session is divided in four segments. 

The constitutional setting will be presented by Mr. 
Roger Tassé, the decision-making process will be 
described by Mr. Al Johnson. 
Mr. Gordon Osbaldeston will deal with the mandate 
and roles of the Minister and the department and I 
will conclude with a presentation on the Public 
Service. 


The Constitution 


Roger Tassé 


My goal is to try and work with you in order 
to demystify the constitutional framework that 
governs the conduct of Canada’s affairs of state. 
While lawyers have an important role to play in 
constitutional law, it is not their private preserve. 


I thus plan to broadly outline some of the 
basic features of our system of government and the 
institutions that exercise the powers of the 
Government of Canada. 


Since my time is limited, my talk will 
necessarily be general in nature. I will try to 
simplify some very complex issues. In spite of this, 
I hope that what I have to say will help you better 
understand how our basic institutions work as you 
assume the lofty responsibilities that are now yours. 


The Constitutional Framework: 
The Structure of Canada’s Government 


1. The Constitution: cornerstone of our 
system of government 
| 2. Canada’s Constitution is both written 
and unwritten 
3. Canada has a federal Constitution 
4. Canada has a parliamentary 


Constitution 
5. But who is the Government? 
6. The principle of the supremacy 
of Parliament 
7. Ministers of the Crown 
& The Prime Minister 


I will talk about the Constitution, its 

importance as our basic law, the supreme law of the 
Government of Canada, whose origin is based on 
the rule of law. 
Countries do not necessarily have written 
constitutions; ours is both written and unwritten, 
and I will try briefly to identify with you where the 
constitution and the sources of our constitutional 
law can be found. 


England and France have a unitary type or style 
of government; all of the government’s powers are 
vested in a single body or institution. Canada has a 


federal type of government, where the government’s 
powers are shared between authorities. This has 
some very important consequences. 


We have a parliamentary type of constitution 
that I will try briefly to contrast with presidential 
systems such as that of our neighbours to the south. 
A famous king said, "I am the State." I will ask you, 
we will ask ourselves: Who is the State in Canada? 
Who really holds power when you look beneath the 
surface? 


An important principle of the British tradition of 
government is the supremacy of Parliament. Even 
so, there are significant constitutional limitations on 
the authority of Parliament, on what might be called 
the absolute authority of parliaments. 


Finally, I will discuss the roles and 
responsibilities of Ministers and the Prime Minister. 
Since my colleagues will cover these two areas in 
more detail later, I will limit myself to a few 
remarks about where they fit in the framework of 
my talk this morning. 


The Constitution: 
comerstone of our system of government 


. The fundamental law of the land, from 
which all other laws stem; 

. The law that creates and organizes the 
Government’s fundamental institutions; 

. The law that provides the framework 


for the Government’s three major 
branches: executive, legislative and 
Judiciary; 

. The principle of legality: controlled by 
the courts; 

. A vital corollary: the independence of 
the courts 


A constitution could poetically be called the 
mirror of a nation’s soul. A country’s constitution 
reflects its peoples historical development, 
struggles, aspirations, challenges and achievements 
at any given time. 


A constitution is also the way that tensions between 
the welfare of individuals and the community are 
resolved. In this regard, the constitutions of 
Canada, the United States, Great Britain and 
France clearly reflect the historical development of 
the people of each of these countries. In other 
words, a constitution expresses the collective will of 
the people to live together, expressed in original and 
unique fundamental institutions. 


In a general sense, all the laws, regulations, 
customs and practices related to the government 
organization or operation form part of the 
constitution. 


This morning, however, I want to discuss with 
you the Constitution in a more limited sense. In 
our country, the Constitution is the supreme law 
that all others must observe. It is a law that cannot 
be amended by an ordinary Act of Parliament. 
Since 1982, Canada’s Constitution can be amended 
only by following the amending formula, which 
requires the cooperation of Parliament and a certain 
number of provincial legislatures, depending on the 
issues involved. 


The Constitution thus creates and organizes 
fundamental government institutions. It determines 
who exercises the powers of the State, Parliament or 
the Government, in a more limited sense, that is, 
the Executive and the Judiciary. The Constitution 
defines the role of each branch, its sphere of 
influence, the scope and limitations of its authority, 
and all fundamental government institutions. In 
very simple terms, Parliament’s basic role is to 
make laws. It expresses the will of the people. In 
a limited sense, the Government is responsible for 
administering these laws and also has the duty to 
administer or conduct the affairs of the state. Just 
as simply, the judiciary has the duty to interpret 
laws enacted by Parliament and to arbitrate conflicts 
between the State and individuals or between 
individuals. 


The Constitution also defines how these 
institutions are interrelated and determines how 
conflicts between these basic institutions are to be 
solved. In the British tradition, legality is a 
fundamental principle of Canada’s Constitution. 


In a system of government where the rule of 
law prevails and not the arbitrary decisions of a 
ruler, Parliament acts and must act within the 
limitations of the Constitution. The Government, 
which is responsible for conducting the affairs of the 
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state, and its representatives act within the 
framework of the Constitution and in accordance 
with the laws enacted by Parliament. It is up to the 
courts or the Judiciary to ensure that both 
Parliament and the Government assume their 
responsibilities in compliance with the principle of 
the rule of law. 


In this context, the independence of the courts is 
an indispensable condition for maintaining the 
principle of the rule of law. Judicial autonomy is 
vital to our democratic systems. Several 
constitutions in totalitarian regimes are very noble 
in spirit and worthy of respect. The difference 
between true democracies and totalitarian regimes 
is the principle and the reality of judicial autonomy. 


Canada’s Constitution is both written 
and unwritten 


. It is largely written 
- the Constitution Act, 1867 
- the Constitution Act, 1982 
- and so on 

. It is also unwritten 
- conventions 
- practice 


. And then there are court judgments! 


The American constitution is basically found in 
a constitutional document, the Constitution of 1787, 
together with a few amendments that were made 
later on. England does not really have a written 
constitution. The constitution of Great Britain is 
found in certain key acts of Parliament but 
especially in constitutional conventions and 
practices. Canada’s system is mixed, with the 
Constitution found in certain basic statutes but also 
in conventions and practice. 


Given its importance, one might think that the 
Constitution is to be found in the Act of 1867. This 
Act and that of 1982 are the twin pillars and beyond 
any doubt the two most important texts of Canada’s 
constitution. The Act of 1867 is important because 
it founded or created Canada’s modern federal 
system, which is one of the great achievements of 
modern times. But the Act of 1867 did only what 


was necessary to create the federal system. An 
expression found in the preamble to the 
Constitution Act, 1867, states in effect that Canada’s 
Constitution will be similar in principle to that of 
Great Britain. 


In all respects other than the creation of Canada’s 
federal system, which basically involves the sharing 
of the powers of the State, these constitutional 
principles and regulations are modelled on the 
British tradition. 


The Act of 1867 is interesting for what it does 
and does not say. You will find nothing in the Act 
of 1867 or the other constitutional statutes about the 
Prime Minister, the Cabinet, political parties, party 
caucuses, or the principle of responsible government 
that is the cornerstone of our system of government. 
All of these matters are settled by convention. 
Obviously, they are just as important as the Act of 
1867. This tells you again that we must go beyond 
the Act of 1867 to understand the reality of 
Canada’s constitutional framework. 


Other constitutional documents have been 
added to the Act of 1867, such as those allowing 
other provinces to join Confederation. 


The second pillar that I referred to is the Act 
of 1982, which completes the Act of 1867 in terms 
of the amending formula, since the Act of 1867 
passed by the Parliament of Westminster made no 
provision for Canada’s Constitution to be amended 
other than by another Act of the British Parliament. 


It was thus important for an independent 
country such as Canada, which had gained its 
independence early in this century, to create a 
suitable mechanism for amending the Constitution. 
This constitutional amendment formula is of special 
significance in a federal system, where the powers of 
the State are divided between two orders of 
government. Otherwise, it would be sufficient for 
the central authority to adopt constitutional 
amendments and to modify the original balance 
between federal and provincial authorities. Thus, in 
a federal system, it must be possible to amend the 
Constitution only with the cooperation of the two 
authorities that combine to form Confederation or 
the Canadian nation. 


A second major constitutional amendment in 
1982 was obviously the adoption of the Canadian 
Charter of Rights and Freedoms, which provides 
limits or constraints that Parliament and the 
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Government must respect in exercising their 
authority, and solemnly protects the rights of 
individuals. The United States adopted a Bill of 
Rights from the beginning; it was an integral part 
of their original Constitution. 


To summarize, then, in a limited sense, the 
Constitution obviously includes the Acts of 1867 and 
1982 and a few other statutes such as those that 
have allowed provinces to enter Confederation. It 
also includes court decisions. It is impossible to 
read Canada’s Constitution without reference to the 
courts. It is here, I imagine, that lawyers have an 
important role to play. It would be imprudent to 
attempt to interpret certain complex provisions, 
especially those concerning the sharing of powers 
between federal and provincial authorities, for 
example, without considering court decisions. I will 
return to this a little later in my presentation. 


Canada thus has a Constitution of a federal type. 
The powers of the State are shared between the 
central or national government -- which we tend to 
call the federal government -- and the provincial, 
regional or local government, an expression used 
occasionally in constitutional documents. 


Canada has a 
federal Constitution 


. The powers of the Government of 
Canada are shared between federal and 
provincial authorities. 


. The executive powers follow the 
legislative powers. 


. Gray areas, or the "glorious ambiguity 
of constitutions". 


. The necessary arbitration occurs at the 
political and Judicial levels. 


Thus, for instance, the central authority has 
exclusive power over currency, defence and national 
security; the provinces or provincial authorities have 
power over property, civil rights, and municipal 
institutions. 


Both of these authorities do share jurisdiction 
in certain areas. In cases such as Immigration and 
Agriculture, for example, if a conflict exists between 
the provincial and federal levels, the Federal 
legislation remains the final, ultimate authority. 


To the power of making laws follows the power to 
execute them. Whoever makes the laws has the 
authority to provide for its enforcement. But it is 
possible for one authority, such as the Federal, to 
entrust the administration of its laws to the other or 
provincial authority. This happens in the case of 
the criminal code, for example, whose enactement 
is the responsibility of the Parliament of Canada but 
whose administration is the responsibility of 
provincial authorities. It is also true of the Young 
Offenders Act. 


The Act of 1867 was written in very general 
terms, general enough that those tending to favour 
stronger powers for either the central government 
or the provinces at the time did not lose hope of 
being able to promote their vision or concept of 
Canada’s future. Thus, it is not surprising that the 
years following 1867 and the adoption of Canada’s 
Constitution, were marked by cycles of 
interpretation. The tendencies found among 
politicians who adopted the Constitution, the 
Fathers of Confederation, were also found in the 
courts, first in the Judicial Committee of the Privy 
Council and later in Canadian courts, after appeals 
to the Privy Council were abolished. 


Cycles favouring a centralist interpretation of 


the Constitution thus followed others with 
interpretations more favourable to provincial 
authorities. 


The Act of 1867 obviously reflected the 
concepts, values, lifestyle, level of development and 
level of knowledge of the world at that time. But 
the world has changed a great deal since 1867. We 
have seen the birth of radio, television and aviation. 
We have become aware of the wealth of resources 
to be found in the continental shelf. 


All of these issues were unknown and unheard 
of in 1867. The courts have had to settle them and 
to decide which Government in Canada had the 
authority to enact legislation, adopt programs and 
create services in these new fields. But all of this 
was still done basically within the framework of the 
Act of 1867. There have been a few amendments to 
our Constitution, but very few compared to the 
numerous changes that have occurred in our society. 
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This means that the Constitution is a growing 
tree, un arbre vivant, a set of rules that can be 
adapted to the needs of the times. In this sense, 
we can say that the Constitution is gloriously 
ambiguous. At the time, it was impossible for the 
Fathers of Confederation to predict the future with 
any certainty, to foresee what powers either 
authority would require to meet the challenges 
ahead. 


The Constitution was written in general terms - 
- and therein lies its genius -- so that it could 
develop and allow living social trends to manifest 
themselves and to help shape Canadian society. 


I am deeply convinced that our Constitution is 
one of the great modern-day constitutional 
achievements. It has shown great flexibility and 
adaptability. Even though it is not perfect and still 
allows room for improvement, it has been a key 
factor in Canada’s development. 


Canada has a parliamentary Constitution 


. J.-J. Rousseau and the separation of 
powers; 

. The presidential system; 

. The parliamentary system and the 


erosion of the separation between the 
legislative and executive branches; 

. The Prime Minister and his Cabinet 

. And parliamentary committees! 


We have a parliamentary system of government, 
and here I would mainly like to contrast it with the 
presidential system of government. Jean-Jacques 
Rousseau advocated the separation of the State’s 
three major branches as a guarantee of good 
government. This separation of the three branches 
of government is found in its purest state in the 
presidential system. I am going to focus here on 
the legislative and executive branches. 


In a presidential system such as that of the 
United States, executive authority is vested in the 
president, the head of state responsible for 
administering and conducting the government’s 
affairs. He does not exercise any legislative 
function, except negatively (one might say) by his 
power to veto legislative initiatives by Congress. 


He does not rely on the confidence of Congress 
to remain president. He is not accountable to 
Congress. He is elected for a fixed term. 


Legislative authority, on the other hand, is 
vested in Congress. It controls its own agenda and 
its legislative program. 


In a parliamentary system of government, the 
Prime Minister must have the confidence, the 
support of the majority of votes in the House, to 
remain in power. This majority is generally 
provided by the party he leads; otherwise, we have 
a minority government. 


The Prime Minister and his government are not 
elected for a fixed term, even though the 
government has a maximum term of office. If the 
government is defeated in the House on a major 
issue, general elections are usually held. 


By the authority he commands in the House, 
the Prime Minister is also in a position of strength 
in terms of the legislative function of the 
government. In reality, the Prime Minister and his 
Cabinet colleagues also control the Executive, one 
of the fundamental branches or functions of 
government, and the Legislature. This is one of the 
major differences that exist between our form of 
Government and that of the United States. 


In recent years, Ottawa has made considerable 
efforts to enhance and strengthen the role and 
influence of House committees in conducting 
government affairs and in preparing and developing 
draft legislation. 


In the United States Congress, both in the 
House of Representatives and the Senate, 
committees are obviously an important source of 
inspiration since they usually do detailed, quality 
work that greatly influences the conduct of 
American affairs. Still, I think there will always be 
a basic difference between the Canadian and 
American situation in that, once again, the 
American president is not accountable to Congress, 
nor can he impose his will on it except under 
limited circumstances where he has a veto power. 
Of course, it is in the president’s interests to 
maintain good relations with Congress to achieve his 
government’s objectives, but his fate is not as closely 
linked to that of Congress as that of the Prime 
Minister or his Ministers to Parliament in the 
British and Canadian parliamentary systems. 


But who is the State? 
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But who is the Government? 


. The Queen and the executive branch; 

. The Queen and the legislative branch; 

. The Queen and the Governor General; 
. The Queen (or the GG) always acts on 


the Cabinet’s advice; 

. An important residual; 

. The federal Crown and the provincial 
Crown; 

. The reality beneath the surface! 


According to the Act of 1867, executive authority 
is vested in the Queen. That explains why legal 
action involving the central or federal government is 
taken for or against the Queen or the Crown in 
right of Canada. Contractual agreements are also 
signed on the Crown’s behalf. Departments as such 
do not exist in law and are not legal persons. 


The passage of an Act thus also requires not 
only the approval of both the House of Commons 
and the Senate but royal assent as well. This is also 
where the Queen’s key role is found. The Queen of 
England continues to be the Queen of Canada. In 
practice the Governor General acts on behalf of the 
Queen or the Crown in executive and legislative 
matters. 


By virtue of the principle of responsible 
government, the Queen or the Governor General 
acts only on advice, a polite way of saying as 
directed by the Prime Minister, the Minister or the 
Cabinet enjoying the confidence of the majority of 
members of the House of Commons. 


We can see how the British system of 
government evolved from an era when the Crown 
had absolute power, to a system of government 
where the Crown still has power in name alone but 
can only act on the advice of its Ministers as long as 
they enjoy the confidence of the House of 
Commons. There is one important residual power 
that I do not intend to discuss today because, under 
present conditions, it is fairly academic as the 
government enjoys a strong majority in the 
Commons. Even s0, it is an important role that has 
had to be exercised from time to time in the course 
of our history. 


There are two Crowns: the Queen acts in the 
name of both the federal and provincial authorities. 
In legal proceedings or in contracts, we see the 
expression "the Queen in right of" the federal 


government or authority, or "the Queen in right of" 
provincial authorities. 


On the surface, then, when we read 
constitutional documents, it seems that important 
powers are vested in the Crown, the Governor 
General or the Lieutenant Governor at the 
provincial level. As I said earlier, the Prime 
Minister, the Cabinet and political parties are not 
even mentioned. Actually, however, the Prime 
Minister or the provincial premiers control the 
executive and legislative functions of government as 
head of the majority party in the House of 
Commons or the provincial legislative assemblies. 
This concentration of power makes government 
objectives easier to integrate than in a presidential 
system, where the administration or the president 
and the legislature are very separate institutions, at 
least theoretically or conceptually. 
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The principle of the supremacy of Parliament 


. The State’s ultimate authority is 
exercised by Parliament; 

. The courts have no power over 
legitimate acts of Parliament; 

. The sharing of powers imposes 
limitations; 


. The new limitations imposed by the 
Canadian Charter of Rights and 
Freedoms; 

. Can we speak of government by the 
Judiciary? 


The principle of the supremacy of Parliament 
means that Parliament expresses the supreme will 
of elected members. In theory, Parliament enjoys 
absolute power in its sphere of responsibility and 
authority. In law school, I was taught that 
Parliament could change a man into a woman. It 
is not up to the courts to judge the wisdom of 
Parliament’s legislative decisions. This assessment 
of the wisdom of Parliament’s decisions in its area 
of responsibility must instead be made by the 
voters. 


The sharing of powers is obviously a major 
limitation in a federal system. The federal authority 
may not encroach upon the powers of provincial 
authorities, and vice versa. 


It is up to the courts to determine if one 
authority has encroached upon the other. A new 


limitation was imposed on the supreme authority of 
Parliament by the adoption of the Canadian Charter 
of Rights and Freedoms in 1982, which solemnly 
protects certain basic rights and freedoms. 


Can we say that we are being governed by the 
Judiciary now that we have a Charter of Rights? 
The judges of the Supreme Court did not seek the 
responsibility of determining whether the actions of 
Parliament or the provincial legislative assemblies 
were consistent with the principles of the Canadian 
Charter. This responsibility was entrusted to the 
courts, mainly the Supreme Court, by the 
constituents of 1982, the representatives of the 
various federal and provincial authorities. At the 
time, the constituents basically decided to make the 
Court or the justices responsible for bringing them 
into line when their actions are inconsistent with the 
provisions of the Charter. It is not for the courts 
or the Supreme Court to make political choices in 
this regard. Their only role is to indicate whether 
the Charter has been observed. This is a role the 
importance of which I do not wish to minimize. 


In some instances, as I believe they did in 
Morgentaler, the court indicated to Parliament and 
to all Canadians that the law, in this case the Act of 
1968, is ineffective in terms of the values enshrined 
in the Charter. In striking down the 1968 
legislation, they basically referred the matter back 
to Parliament for a decision as to whether a new 
Act should be passed, this time one that would 
hopefully be consistent with the principles of the 
Charter. 


Ministers of the Crown 


. Their political responsibilities; 

. Their statutory responsibilities; 

. The principle of ministerial 
accountability, 


. The specific case of the Attorney 
General and the administration of 
justice. 


The Prime Minister 


Is responsible for ensuring the 
consistency of government action; 
Appoints ministers and deputy 
ministers; 

Defines departmental mandates and 
the organization of the Government; 


A fundamental mechanism for joint 


action: the Cabinet and its 
committees; 
A corollary: the principle of 


ministerial solidarity 


I realize that my colleagues will be talking 
about these issues, Ministers of the Crown and the 
Prime Minister, but I cannot help saying a word or 
two about the critical role of the Attorney General 
in our system of government, given the duties that 
I performed in the Public Service as Deputy 
Attorney General. 


The Minister of Justice is the Attorney General 
by virtue of his office. The Attorney General is not 
a Cabinet member as such, even though he 
participates in Cabinet discussions. You may find 
this a subtle distinction but it is an important one 
and I feel it highlights an important feature of the 
Attorney General’s role and function. 


The Attorney General is the product of the 
best British tradition and is responsible for ensuring 
the sound administration of justice, the consistency 
of the government’s actions with legislation and the 
Constitution. I mentioned earlier that the rule of 
law is vital to the activities of the Government and 
Parliament in our system. The Attorney General’s 
duties are to advise his colleagues precisely to 
ensure that the law and the Constitution are 
observed in conducting public affairs. 


The main importance of this role is in 
administering criminal law. A major difference 
between a Minister of the Crown and the Attorney 
General is that the latter must account to 
Parliament for his decisions and actions. He is not 
accountable to the Prime Minister, the Cabinet or 
anyone else. It is even inappropriate for the 
Cabinet or Cabinet committees to discuss criminal 
proceedings, their continuation or their withdrawal. 
Of course, it would be pure folly for the Attorney 
General not to consider and, at times, seek advice 
from his colleagues in making his decisions. 
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The Attorney General or his officers do not 
necessarily have to bring legal action merely 
because evidence exists that a criminal act might 
have been committed. There is nothing automatic 
about the administration of justice. It is quite 
proper, if not necessary, for the Attorney General 
to consider the various elements that make up the 
public interest in the discharge of his functions. In 
determining the factors that shape or influence his 
decisions in the public interest, he may, and, at 
times, must consult colleagues with specific 
responsibilities in areas such as national security, 
transportation or competition. He may and at 
times, must also consult the Prime Minister. 
Ultimately, however, the Attorney General’s 
decision is his alone. 


In other words, the principle of ministerial 
solidarity does not apply to the Attorney General. 
He alone is accountable to Parliament for exercising 
his responsibility and authority to administer 
criminal justice. 


This is one of the great traditions that we have 
inherited from the British system and maintained in 
our law. It ensures the non-partisan administration 
of justice based on the higher public interest of the 
nation in accordance with the Constitution and the 
rule of law. 


I hope that my talk has made it possible to 
demystify some of the concepts that we have to 
consider when we talk about the Constitution and 
its institutions. I suppose it would be easier if we 
had a single source and could say, "This is the 
Constitution of Canada", but that is not the case. 
It is perhaps because the Constitution has drawn on 
several sources and is not found in a single 
document that it has proven so flexible and 
adaptable and has allowed us to build modern-day 
Canada in a world that is constantly shrinking and 
faces far greater and more complex problems, I 
think, than in 1867. 
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Questions and Answers 


Mr. Bill Casey (Cumberland--Colchester) 
Something I do not understand about the 
Constitution of 1982 is that it should have been an 
agreement between 10 provinces and the federal 
government but one province did not sign the 
Constitution, so do the other provinces have the 
power to impose that set of rules on the province 
that did not sign? And if it does not have the 
power to do so, what set of rules does that 
remaining province operate under? 


Mr. Tassé That is an important and an 
interesting question. I think that to respond to your 
question, I would have to say a word about the 
situation that existed after 1867. I mentioned in my 
remarks that when the Constitution Act of 1867 was 
passed, Parliament at Westminster kept the key to 
changing the Constitution of Canada. In effect, to 
affect a change you had to go to Westminster in 
London. There was no other way. It was left out of 
the Act entirely and in keeping with times of 1867. 
All of the authority politically and legally was vested 
in the U.K. 


As Canada became more independent over 
time, it became inconceivable to an independent 
country that the power to change its Constitution 
would remain in the U.K. 


But then there were a lot of uncertainties as to 
how these changes to the Constitution could be 
effected. Did you need unanimity? Was it 
sufficient that there be an agreement between the 
majority of the provinces? Which of the provinces? 
And you may remember that in effect 
Mr. Trudeau’s Liberal government of the 1970s 
decided that the time had come to resolve this 
matter. You will also remember that Mr. Trudeau 
had presented his resolution in Parliament. There 
were questions raised as to whether he had the 
authority to proceed unilaterally. You will recall 
that he wanted to proceed with the support of only 
two provinces. 


Eventually the matter went to the Supreme 
Court of Canada. They decided that in fact it was 
in accordance with the law, that he could 
proceed as he was proposing, but that it was not 
in accordance with the Convention. In effect it was 
not in accordance with the Convention that he could 


proceed on the basis of the support of only two 
provinces. Unanimity was not required, but the 
Court would not say how many would be required: 
perhaps five or six out of ten. 


Mr. Casey But the key was -- 
Mr. Tassé Eventually there were 9. 


Mr. Casey But the key was with the 
concurrence of the British Parliament? 


Mr. Tassé Because the law of 1867 was a U.K. 
law, a new law was needed in the U.K. in order to 
adopt a new mechanism which would do two things: 
remove from the U.K. all power respecting our 
Constitution and at the same time provide a 
mechanism that would be entirely Canadian so that 
the Constitution of Canada could be changed in 
Canada. 


That is why in 1982, two things were done. The 
U.K. no longer has a role to play in our 
Constitution, and Canada has a new mechanism that 
is accepted generally by the participants of the 
Canadian federation as to how changes in the future 
will be effected. 


Mr. Casey Who questioned it in the Supreme 
Court? I do not remember that. Who questioned 
the right of the government to impose the 
Constitution on the one remaining province that did 
not sign? 


Mr. Tassé There were two stages. The first 
one involved a number of provinces. First, there 
was a reference from Manitoba, one from 
Newfoundland and one from Quebec, asking their 
Court of Appeal to decide on the legality and 
legitimacy of proceeding as the federal government 
was proposing to do at the time. The result of that 
series of cases culminated in a Supreme Court 
decision which stated it was legal, but was not in 
accordance with the Convention. 


Later on, there was another reference that the 
Quebec government placed before the Court of 
Appeal of Quebec which culminated in another 
Supreme Court decision where the question asked 
was: Does the Quebec government legislature have 


the power of veto to prevent the adoption of the 
patriation document, the 1982 Constitution Act? 
The Supreme Court decided in a landmark decision 
that Quebec did not have that power. 


Mr. Casey Thank you. 


Mr. Eugène Bellemare (Carleton--Gloucester) To 
continue my colleague’s discussion, to simplify 
things a little, being neither a notary nor a lawyer, 
I have always understood that if you had a legal 
document and needed, say X number of signatories, 
and if one of them did not sign, the document was 
not valid for that person. 


Here, there are 11 possible signatories, and one 
province did not sign. How can the province of 
Quebec be forced to accept the provisions of the 
document? Let’s put aside the notion of a 
constitution, a national statute, and think strictly in 
terms of a legal document. 


If I am involved with you in a case that involves 
buying or not buying a piece of property, for 
instance, and I refuse to sign, I am not responsible 
for the mortgage or for buying the house, since I 
did not sign. So I still do not understand how a 
province can be forced to accept the statute 
enshrined in the Constitution. 


Mr. Tassé Yes, there has been a lot of debate 
about this issue. Some people claim there is such a 
thing as a confederative contract with, say English 
Canada or the English-speaking provinces at that 
time, in 1867, on the one hand, and on the other, 
the provincial authorities of Quebec. Some people 
claim there was a kind of confederative agreement 
between them. In any event, this has not been 
considered part of our statutes. From a political 
standpoint, some people may still claim that 
politically-motivated confederative arrangements 
included an agreement between the two peoples, 
between English-speaking provinces and French- 
speaking representatives found mainly in Quebec. 


This has not been upheld by the courts. The 
problem is that when the provinces entering 
Confederation in 1867 asked British authorities to 
enact legislation, they did not provide for it to be 
amended. You see, following the Charlottetown 
and Quebec conferences or talks, as you may 
remember, a consensus was enacted by legislation 
at Westminster. But Westminster still retained 
supreme legal authority, which was understandable 
given the conditions prevailing in 1867, when 
Canada was a Dominion, a colony of England. 
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But since the turn of the century, specially 
around the 1930s, when the colonies claimed or 
were granted increasing autonomy by the mother 
country, it was incongruous for this power or 
authority to remain in London; it was not an 
accurate reflection of reality. Canadians then 
sought to agree on an amending formula but never 
succeeded. Every prime minister since 1930 has 
tried to achieve this. Some said that the provinces 
should agree unanimously. Others said, "No, we 
cannot put Canada and constitutional reform in a 
straitjacket, with each province having an equal right 
regardless of its size, population or history." The 
debate went on for years, but absolutely no one 
could say, "Here is the rule or formula to follow if 
you want to change our constitution". Things 
remained uncertain, and that is why the Supreme 
Court eventually had to step in. 


It ruled that there was no need to obtain the 
consent of all of the provinces to ensure legality. 
There must be sufficient consent from the regions 
and provinces of Canada as a whole to be able to 
come to an agreement with the federal authority. 
The theory of unanimity was thus rejected. Should 
five provinces consent? Six? Which ones? The 
Supreme Court did not say. What happened was 
that nine provinces gave their consent. When the 
issue was referred back to the Supreme Court, it 
ruled that although nine out of ten had given their 
consent, legally the Court did not believe or 
recognize that Quebec had a veto power. 


That is why we have today’s Constitution. 
Obviously, some people claim that Quebec’s elected 
members, its political authorities, did not give their 
consent in 1982, since an unanimous resolution was 
passed by the members of the National Assembly 
rejecting the 1982 accord. This is not a legal or 
constitutional issue in the strict sense of the word 
but rather a matter of legitimacy. Is it politically 
acceptable for this situation to continue in a 
province that plays such an important role in 
Confederation by virtue of its history, its distinctive 
linguistic and cultural contribution? 


A voice Would the same interpretation prevail 
if repatriation had changed the distribution of 
powers between the federal and provincial 
governments in very specific areas, such as those 
under provincial jurisdiction? 


Mr. Tassé Yes, the rule is the same. There 
would basically have been the same uncertainty, and 
I think the rules I have just described would in fact 
have applied. The 1982 accord contains a provision 


that results in a change in jurisdiction over natural 
resources. It is true that this change favours the 
provinces. The reverse would obviously have created 
different kinds of problems. 
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The Decision-making Process 


AI W. Johnson 


It has been a long time since I have appeared 
before Members of Parliament. But I have had a 
long and pleasant experience with MPs. As a 
matter of fact one among you today, 
David MacDonald, answered for the CBC in the 
House of Commons for a period of time when I 
used to appear frequently before parliamentary 
committees. It was a rather boisterous but always 
wonderful time. 


In my first relatively senior job in the 
Government of Saskatchewan, around 1950, I was 
responsible for recruiting and training the best 
graduate students we could get from all across the 
country to come into the public service of 
Saskatchewan. One of the requirements in our 
development program was that they sit in the 
galleries of the legislative assembly to hear members 
of the legislature speak about policy issues and 
about government. We did that for two reasons. 
First, we wanted them to hear the perspectives of 
the members of the legislative assembly, and second 
we wanted them to recognize the ability of members 
to come to the heart of issues and to express them 
very simply. That has not always been a talent of 
bureaucrats! 


Well, if I can in any way return that favour 
today I will be very happy indeed. 


I have been asked essentially to talk to you 
about how decisions are made in the Government of 
Canada. To do that I think I need to do three 
things. First, to talk a bit about the character and 
the scale of government in which decisions are being 
made. Second, to say something about the kinds of 
decisions that are made in Ottawa and who makes 
them. And finally to look briefly at the equally 
important question as to what conditions and 
influences Ministers when they take their decisions. 


Starting with the character and the scale. As 
Mr. Tassé has said, the Constitution establishes -- if 
I may use the simple-minded term -- the boundaries 
within which Parliament and government function. 
They are first, the boundaries between the powers 
of Parliament, and those of the provincial 
legislatures -- the distribution of powers; and 
second, the limits on the powers of Parliament set 
by the Charter of Rights and Freedoms. How 
Canada’s national governments have sued these 
powers -- what they have put in place -- can best be 
described, I think, by looking at the expenditures 
that are reflected in the chart Federal Expenditures. 
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I will address myself to the 1987-88 figures, 
only. In 1987-88 there were four blocks of 
expenditures. The bottom block, social security 
payments to individual Canadians called transfers to 
persons made up 22% to 23% of all the 
expenditures, $125 billion in that year. Then there 
are the payments to provinces, territories and 
provincial governments to support provincial public 
services across Canada. They made up about 17% 
of total expenditures. Federal programs, or federal 
public services, in turn made up 37% of the 
expenditures. And the famous interest on the public 
debt made up, in that year, 23%. 
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1987-88 


Billions of Dollars 


With respect to transfers to persons, largely 
social security payments to individual Canadians, 
you will see that old age security, guaranteed 
income suppiements and spouses allowances make 
up $14 billion of the federal government’s 
expenditures of $125 billion. In this year (1987-88) 
$10 billion was allocated to old age security; 
unemployment insurance $10 billion; family 
allowances, which it is important to note do not 
include the important child tax creditse, $2.5 billion; 
and the remaining $1.6 billion is allocated to 
veterans. This totals about 23% of expenditures, as 
I said. 
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Transfers to Governments 
1987-88 


Billions of Dollars 


Transfers to governments, in turn, are made up 
of two components: equalization payments to the 
provinces, and contributions to federal-provincial 
programs. The equalization payments are designed, 
as we all know, to “equalize” the revenues of the 
provinces - bringing all of them up to some 
acceptable national standard in order to enable the 
provinces to provide adequate services across the 
country. These payments account for $6.4 billion. 
Medicare, the major shared-cost program, 
represents $6.5 billion. The Canada Assistance 
Plan, under which provincial expenditures on social 
assistance and welfare services are shared by the 
Government of Canada, amounts to $4.2 billion. 
Then there are payments of $2.2 billion that are 
designated for post-secondary education but which 
are no longer tied, even indirectly, to provincial 
expenditures on post-secondary education. Finally 
$750 million is allocated to the Yukon and 
Northwest Territories. 


In the 1987-88 figures, federal programs, or 
federal public services, made up 37% of the 
expenditures. In the billions of dollars range, you 
have National Defense at $10.5 billion; Transport 
Canada at about $4.7 billion; Official Development 
Assistance (to me that is still CIDA) at $2.5 billion. 
Then there are the services to Indians and Inuits at 
$2 billion. 


In the hundreds of millions range, going down 
the scale a bit, here are a few examples: the 


Equalization 
6.386 


granins and oilseeds program, $1.7 billion; the Agri 
Food program that costs somewhat less than that; 
the job%éaiAm*ééfiiacéY§Icdi 

Insurance Commission, $1.5 billion; Western grains 
transportation, $900 million; and, to support the 
CBC <s two television and four radio networks, the 
same amount of money is allocated, $900 million. 
In the same general range, the RCMP spends about 
$900 million, and the Correctional service, around 
$800 million. 


That gives you some sense as to the kinds of 
public services that are rendered by the Government 
of Canada. It is important to put along side of such 
program expenditures, the regulations that the 
federal government makes: Not all of the activities 
of government involve the expenditure of funds. 
You know about the principal areas of regulation: 
the CRTC, regulating telecommunications and 
broadcasting, the National Transport Commission, 
the National Energy Board. 


Then beyond the regulatory agencies there are 
Governor in Council regulations and ministerial 
regulations, including the Health and Safety 
Regulations, the environment regulations, the 
regulations under the Bank Act, and the regulations 
of the Consumer and Corporate Affairs Ministry. 


I find it helpful, to get a better sense of the 
character of federal activities, to look at the 
difference between provincial governments and the 


federal government. At the provincial level, the 
burden of the expenditures are for services: social 
services, payments to schools, payments to hospitals. 
All of them very, very close to the people. Equally 
close to the people are the highway expenditures, 
public works expenditures, and other capital 
expenditures. 


In the Government of Canada you see a 
different kind of picture: here government consists 
more of transfer payments to persons, and a range 
of federal public services that are different in 
character, generally, than those of provincial 
governments. 


Let’s talk, now, a bit about the growth of 
government over the years. There are a number of 
ways of measuring it. One way is by looking at the 
size of Cabinets. In 1938 there were 16 Ministers. 
In 1968, 27 Ministers and in 1988, 40. 
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The more usual measure is the growth of 
expenditures. This is best reflected in a 
chartshowing the growth of the expenditures and 
revenues as a percentage of the Gross Domestic 
Product. This is the most meaningful or sensible 
way of looking at the growing role of the 
Government of Canada. You will see that 
expenditures ranged between 15 and 20 percent of 
the GDP between the early 1950’s and the mid- 
1970’s, but with an upward trend since the late 
1960’s. In absolute terms, of course, expenditures 
were rising fairly significantly, but thanks to 
economic growth they remained within the 15 to 20 
percent range of GDP until 1973, and indeed came 
back to 20 percent in 1979. But in the 1980’s the 
picture changed, both in economic and fiscal terms, 
and expenditures rose sharply, both in absolute 
terms and relative to the GDP. The revenue side of 
the fiscal equation is more or less similar, except 
that revenues begun to decline in the mid-1970’s, 
and had scarcely recovered by 1985 from this low 
point in 1979, 


The prime reason for the rise in government 
expenditures and the decline ingovernment 
revenues, notably since 1980, has been economic: 
the recession of the early 1980’s and the slow rate of 
economic growth, in per capita terms, since that 
time. But government itself has contributed to 
these trends, by a greater propensity to spend than 
to tax - a not unfamiliar phenomenon for 
governments - including the indexation of income 
tax rates and brackets in the early 1970’s and the 
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indexation of social security benefits at about the 
same time. The revenues and expenditure trends 
when tkaen together are reflected in the deficit line 
on the bottom of the chart which began to show a 
distributing trend in the mid-1970’s. 


How the Government Decides 
(see chart next page) 


So much of the scale of government and the 
fiscal context within which it is working. Let me 
turn now to the second part of my talk: who makes 
the decisions in the Government of Canada. 


The general answer to this question is known to 
everyone here. It is the Prime Minister and the 
ministers who make the decisions. There is simply 
no question in my mind about that. Now, who and 
what influences them is another matter - a question 
which I will deal with later. But is is the PM and 
Ministers who make the decisions. 


How decision-making is structured is shown, in 
rather simplistic terms, in the chart How 
Government decides. 


There is, first, the Prime Minister, who is 
advised and assisted by the Privy Council Office (the 
public service advisors in the Cabinet Office), and 
by the PMO (the political advisors in the Prime 
Minster’s Office). Given the PM’s role as the 
ultimate decision-maker, the offices closest to him 
are among the most influential. 


The Cabinet and the Cabinet Committees 
represent the collectivity of Ministers to whom, 
individually, the PM has delegated the 
responsibilities of office, and who, together, must 
take or endorse all policy decisions. The structure 
of these committees and their role is, of course, 
central to the decision-making process. And [ll 
come to that in a moment. Before that, however, 
one has to be clear about who advises the 
"collectivity" - the PM and the Cabinet and Cabinet 
Committees - beyond the PM’s immediate and 
personal advisors. There are essentially two such 
agencies: the Minister of Finances and the Treasury 
Board (being the Cabinet committee on finance and 
administration). They are responsible for advising 
the Government on overall policy questions, and on 
major policy issues - i.e., matters which transcend 
individual ministers and their departments. How 
they do this I come to in a moment. To complete 
the picture of the overall decision-making structure, 
you must look to individual Ministers as playing th 
ekey and continuing and longer-term role on the 
particular policy areas assigned to them. They are 
responsible to Parliament for what is done in these 
policy areas, and they are the advocates in Cabinet 
and Cabinet committees for what ought to be done 
in these areas. How they fit into the government’s 
overall policy and fiscal framework, and what 
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priority is attached to their areas of policy is, of 
course, the critical question. 


How the Government Decides 
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Cabinet Committees 
(see chart on next page) 


But let me say more about the structure of the 
Cabinet committees, in which and through which 
individual ministers seek to influence policy. 


The Cabinet Committee on Priorities and 
Planning is the principal policy-making body in the 
complex of Cabinet committees. Indeed, when 
Prime Minister Clark was in power, Priorities and 
Planning was called an inner-cabinet. It is the body, 
presided over by the PM, which decides on the 
overall policy and fiscal framework within which, 
and by which, all policies are shaped, and which 
makes the individual policy decisions that really 
matter (on the larger policy and political stage). 


Next there is the Operations Committee, which 
plays the same central role in the day-to-day 
management of the government’s affairs as does the 
P and P Committee in policy-making. In a sense, 
indeed, it is an adjunct to that committee. Third, 
there is the Treasury Board, which serves in two 
roles, It is the committee responsible for the 
expenditure side of the budget, within the context of 
the overall fiscal and policy directions set by P & P 
- very much on the advice of the Minister of 
Finance, I must repeat. The Treasury Board is also 
the Cabinet committee responsible for the 
management of the Public Service - from financial 
managment through human resources management 
to administrative management. Fourth, there is the 
Expenditure Review Committee, more recently 
established (1988), which reviews the major 
expenditures of government as part of the annual 
budget-making exercise. As such it is closely linked 
to the Minister of Finance and the Treasury Board 
in advising the Priorities and Planning Committee 
on fiscal/expenditure planning. 


In addition to the P and P committee, and the 
three central committees so closely associated with 
it - the ones I have just mentioned - there are the 
Cabinet committees responsible for particular policy 
areas. There are five such "policy committees": 
Economic Policy; Human Resources Income 
Support and Health (formerly Social Policy); 
Environment; Cultural Affairs and National Identity; 
and Foreign and Defense Policy. It is to these 
committees that individual ministers take their 
policy proposals, and within them that collective 
policy judgments are made as to what policies the 
country needs. This is the classical role of 
individual ministers and Cabinet policy committees. 
Parallel with the policy committees’s deliberations 


0/1 


on the substance of each ministerial proposal, the 
Treasury Board and the Minister of Finance 
examine the expenditure implications, and out of 
these parallel deliberations final recommendations 
go to the Priorities and Planning Committee. 


There are, as you see on the Chart, other 
Cabinet Committees, but I have talked about the 
principal ones in the policy process. Except for one, 
which I simply must mention: the Cabinet 
Committee on Federal Provincial Relations. The 
Committee and the Secretary to the Cabinet on 
Federal-Provincial Relations who advises it, are as 
important to the policy process as their very names 
imply. 


The ultimate decider in all of this - or should I 
say "sanctioner" - is the Cabinet, of course. Its role 
has changed over the years, as the Cabinet 
committees have grown and flourished, but the 
Cabinet itlself remains the constitutional, and 
political, lynch-pin in the whole process. 


This is the structure of decision-making. But 
how does it really work? That, one quickly 
discovers in government, is the real and the difficult 
question to answer. It really depends, first and 
foremost - on the Prime Minister and the 
government in power, and how they want to use the 
Cabinet structures. Outside of that - which is not 
really on my agenda! - one has to look to the kinds 
of decisions being made to get some idea as to how 
the policy apparatus works. 


There are many kinds of classes of decisions, of 
course, but I want to talk about five categories. 
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What Kinds of Decisions? 


1. Overall priorities and policy directions 


2. Major policy decisions 
3. Minor new expenditures 
4. Other smaller decisions 


5. Regulatory decisions 


First, there are the overall policy directions and 
priorities which belong to the Prime Minister and 
the Priorities and Planning Committee, without 
forgetting of course, the Cabinet. 


I would like to talk about each of these, 
beginning with the overall policy directions and 
priorities, which are set by the PM and the P and P 
committee. 


Financial Decision-Making 
(see chart next page) 


This is the big annual process through which the 
government establishes its broad directions of 
policy, and expresses them in terms of expenditures 
and revenues, and in terms of budget balance, which 
is to say, the deficit. Generally, this exercise occurs 
in November and December, preparatory to the 
financial planning that precedes the budget. A 
sketch of what happens is presented on the chart 


Financial Decision-Making. 


It all starts with the Minister of Finance 
preparing an economic forecast, which serves as a 
foundation for the policy and fiscal planning which 
follows. He also prepares a revenue forecast which 
is based upon his forecast of economic growth, and 
the performance of the economy generally, 
including inflation. 


The Treasury Board in the meantime is 
preparing an expenditure forecast. It receives 
estimates from the operating departments as to how 
much it would cost over the following year simply to 
continue the government’s programs as they exist - 
no improvements in quality, no new programs, just 
what exists. The revenue forecast and the 
expenditure forecast are then put together, and out 
of these the Minister of Finance fashions a fiscal 
framework which he recommends to Cabinet. It 
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establishes, or proposes, the aggregate revenue, 
expenditure and deficit levels that the Minister 
considers to be tolerable. Within these levels, the 
Minister of Finance and the President of the 
Treasury Board propose the expenditure levels for 
each function of government, as reflected in the 
Cabinet Committee structure. On the revenue side, 
general aggregates are used, with actual changes in 
taxes being decided upon by the Minister of 
Finance, and approved by the P.M., closer to budget 
time. 


The "fiscal framework", as it is called, along with 
an understanding of the government’s priorities, 
provide the basis for discussions and decisions by P 
and P as to the aggregate expenditure levels to be 
set for the next fiscal year, the expenditures cuts to 
be made and the new expenditures to be provided. 
Tax changes and revenue levels are established 
later. 


When the fiscal framework - including 
expenditure levels - have been decided upon, the 
Treasury Board, and at determined stages in the 
process, the Expenditure Review Committee, 
establish detailed departmental budgets. Always 
this is done in the context of the government’s 
overall policy: Ministers are guided on these 
decisions by the directions of policy as expressed in 
P and P, in the Expenditure Review Committee, the 
policy committees of the Cabinet, and in Cabinet as 
a whole. Operating ministers are, of course, very 
much involved once it has been decided what 
general areas are to be looked to for cuts: they are 
the one to propose alternative menus for 
expenditure reductions. 


As part of the process of expenditure allocation, 
on the other hand, two reserves are established, an 
operating reserve available for unforeseen changes 
and pressures or demands on established programs 
(allocated by Treasury Board) and a policy reserve 
available for planned or unplanned changes in policy 
or program during the year under the control of the 
Prime Minister and the Priorities and Planning 
Committee. 


This is how the overall policy framework is 
established, and how broad policy deirections are 
shaped. Clearly the key individual actors are the 
PM, the Minister of Finance, the President of the 
Treasury Board, and key Ministers in P and P and 
the Expenditure Review committee. And the key 
institutions in the process are the P and P 
Committee, the Treasury Board and the 
Expenditure Review Committee. 
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What Kinds of Decisions? 


. OVERALL PRIORITIES 
(e.g., Constitution, regional 
development) 

. MAJOR POLICY DECISIONS 
(e.g., nuclear-powered submarines) 

. MINOR NEW EXPENDITURES 
(e.g., program renewals 

. OTHER SMALLER DECISIONS 


(e.g., grants) 
(e.g., UI claims) 


. REGULATORY DECISIONS 
(e.g., TV license, e.g., regulations of the 


Minister of Consumer and Corporate Affairs) 


Generally, all major policy decisions are made by 
the Prime Minister and the Priorities and Planning 
Committee and ratified by Cabinet (as per the 
earlier Chart). But this needs to be elaborated 
upon. 


Where major expenditures are involved - and 
major decisions usually do involve major 
expenditures - the Minister of Finance clearly plays 
the central role. The Expenditure Review 
Committee also plays a role, but it is closely linked 
to the Ministry of Finance and the Treasury board, 
as I have said. 


Operating Ministers, by which I mean Ministers 
of the departments responsible for the programs 
that are under discussion, also play a central role, 
most particularly when decisions are being made 
outside of the immediate budget context. For 
example, in thinking of longer-term policy 
directions, or making longer-term policy proposals, 
the operating Ministers and the policy committees 
of Cabinet would be very much involved. 


When major decisions are being made within the 
context of the budget, the Minister of Finance plays 
the central role. He determines, after consulting 
with the operating Ministers, and the Expenditure 
Review Committee, what is going to be 
recommended to P and P on the expenditure side of 
the budget (as on the revenue side). How intense 
is the involvement of operating Ministers in this 
decision making? That depends a great deal on 
who the Minister of Finance is, and how he feels 


- PM/P&P 


- PM/P&P/CABINET 


- TREASURY BOARD 


- MINISTER 

- OFFICIALS 
(pursuant to Minister’s 
statutory authority) 

- REGULATORY AGENCY 
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about consulting with his colleagues. It depends, 
too, on the general approach which is taken by the 
Minister on major decisions and on the sensitivity of 
the decision, concerned -- particularly by the place 
it occupies in the budget. Clearly the budget text 
items are largely within the purview of the Minister 
of Finance and the Prime Minister. 


The final decision-maker on major policy 
decisions, of course, is the PM and the Cabinet 
Committee on Priorities and Planning. Which can 
be seen, as I earlier said, in the Cabinet committee 
chart. 


When it comes to the smaller new expenditures, 
however, the decisions are effectively made by 
Treasury Board. The Board, by the way, was the 
first Cabinet committee to have been established - 
on July 2, 1867 - and it is the only one established 
by statute. In practice, however, on expenditure 
matters, it operates as an adjunct to the P and P 
Committee. 


The way it works is this. Operating Ministers 
present their new expenditure proposals to the 
Treasury Board at the time they submit their 
expenditure budget in the fall, or later in the 
process if that is called for. The Treasury Board 
determines whether the new expenditure proposed 
should be rejected, or financed out of the 
department’s budget, or whether special provision 
should be made for it in the general allocation of 
expenditures, or out of one of the reserves. 


Clearly, the Board’s decisions must lie within the 
general policy and fiscal directions laid down by 
Priorities and Planning. And any use of the Policy 
Reserve must be approved by the latter committee. 


Individual Ministers do, however, have the power 
to make certain expenditure decisions, themselves. 
Treasury Board has developed a plan, indeed, under 
which Ministers are given greater latitude in 
decision-making - over specified period of time - 
and within the limits of a multi-year financial plan. 
The latitude is limited, as you might guess, to 
smallish expenditure changes within the departments 
budget. And the latitude may be affected by any 
new government - wide budget cuts. But the 
Ministers are, nonetheless, granted this latitude. 


There are still other decisions that clearly must 
be left to operating Ministers, notably the program 
decisions that are required within the statutory 
authority of the program concerned, or under the 
departmental Act. 


Beyond these decisions, operating Ministers play 
the lead role in regulations that are promulgated by 
the Governor-General-in-Council, or by the 
Minister himself/herself under their statutes. All of 
the regulations are subject to the approval of the 
Special Committee of Council, a special Cabinet 
committee. And by the way, you in Parliament have 
occasion to review regulations in your Statutory 
Instruments and Regulations Committee, which has 
its own particular powers (rather more limited than 
the powers of the Cabinet Committee!) 


All of this is by necessity very general. But I 
hope it gives you some sense of the measure of 
direct involvement of Ministers, Cabinet 
Committee’s central agency Ministers, and the PM 
and P and P in decisions of different order. 


I come, finally, to the question as to who and 
what influences Ministers in the decisions they take. 


You in the House of Commons are more aware 
than anyone else of the influence of the "classical 
political process" - of the caucus, the House of 
Commons committee, the MP’s, the party and the 
electorate on policy-making. You are aware, too, of 
what affects the roles of these institutions: the 
effect, for example, of minority government of the 
influence of the Caucus; the effect of House of 
Commons reforms on the influence of House 
Committees; the effect of an imminent election on 
all the institutions of the political/policy process. 
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Paralleling the influence of the classical political 
process, and sometimes now overshadowing it, is the 
influence of institutions that have grown up 
alongside it - notably of the provinces and the 
federal-provincial conferences with their newfound 
influence on federal policies - and interest groups of 
various kinds, and their widening place in public 
affairs. Not only have these "parallel political 
forces" increased in their influence, but they have 
done so generally at the expense of the influence of 
individual MP’s, the Caucus, and the party. 


The same could be said of the growing influence 
of the instruments of communication that serve as 
the intermediaries between the public and their 
politicians and government. I refer, of course, to 
the polls and the media. Their role in the political 
process is now enormous - because of the attention 
paid to them by the politicians. The policy 
influences of the past - the party, the caucus, even 
individual Ministers - have seen polls displace them, 
in no insubstantial measure, as the conduits of 
public reaction to government policy, and even, 
sometimes, as one of the major influences of the 
policy agenda. The media, too, and in particular 
television, have come to occupy the ministerial 
mind, and to dominate the political and electorate 
processes as never before. What this has done to 
the influence of the institutions of government, 
including the House of Commons of which you are 
members, is one of the questions political scientists 
are now beginning to ponder to analyze. 


All of this feeds back upon and into, the policy- 
making process in government itself. How the "new 
politics" condition the policy-makers, and affect the 
relative weight they attach to the political as 
opposed to the public good is a question to reckon 
with. For an understanding of the institutions and 
processes of policy-making, which I have been 
attempting to advance in some small way this 
morning, can only be complete in the context of an 
understanding of the forces which are brought to 
bear upon these institutions, and the decision- 
makers in them. 
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Questions and Answers 


Mr. Yvon Côté (Richmond--Wolfe) I greatly 
appreciated the information given on the 
constitutional powers as well as the figures. 


Personally, given the significant amounts and 
revenue-expenditure sectors of the powers assigned 
to the various decision-making bodies, I would like 
us, and new Members of Parliament, possibly to 
have the figures, the basic information. I am not 
talking about a copy of your charts of course, but 
basic figures that would give us a clear idea of our 
place in the decision-making framework as new 
MPs and also clearly identify the very tough and 
difficult circumstances in which we must make these 
decisions. 


Perhaps we could have photocopies of these 
charts. Thank you. 


Mr. Manion We shall be reproducing a summary 
of the presentations with all of the slides that we 
have put to you today. We will be sending these to 
you and to other members. In addition, if any of 
you have particular questions or need dates, or 
statistics let me or one of my colleagues know and 
we would be happy to provide them. 


You will also have two mountains of information 
coming to you very shortly. The Budget and the 
Main Estimates of the government. The Main 
Estimates are a gold mine of information, provided 
you know how to use it, and Part I of the Main 
Estimates, which is relatively concise summary 
which is well worth reading for every new Member 
of Parliament. It gives in layman’s language, in a 
succinct way, an explanation of a lot of these things 
we have been talking about, including a longer time 
series than you see in the annual appropriations. 
Again, if members, especially new Members of 
Parliament need any help in any of these areas you 
need speak only to the Clerk. If need be we would 
be happy to fit you in again. 


The Hon. David MacDonald (Rosedale) I would 
just like to respond to your last comment on the 
estimates. I think one of the constant complaints 
of Members of Parliament was the 
incomprehensibility of the way in which estimates 
are presented. I will not pass judgement on the 
presentation this year until I see it but I would hope 


that those who. are putting them together would 
take some time to consult a cross-section of 
Members of Parliament to see if it can be made 
more comprehensible because I think that is one of 
the problems that Al Johnson referred to in the 
inability of parliamentary committees to do a 
satisfactory job in examining estimates. 


Mr. A. Johnson You get mountains of material. 


Mr. MacDonald I want to deal with one thing 
now that you touched on which I think is a major 
problem in our modern system of government. 
That is the whole business of federal-provincial 
relations. 


One of the things that has fascinated me is the 
growth of a scale of government which has no 
accountability and that is "the federal-provincial 
committee" or the federal-provincial consultative 
mechanisms. I believe if we had facts and figures 
to show over the last 30 years we would be amazed 
at the degree to which decisions are now being 
taken by what I call, a new order of government, the 
federal-provincial government which is neither 
provincial nor federal, it is a combination of both. 
It is not these high profile meetings of first 
Ministers that we hear a lot about but it is the -- I 
do not know whether I should use the word secret - 
- everyday meeting of Ministers and officials which 
in effect make policy decisions, make expenditure 
decisions which are then more or less rubber 
stamped at either a provincial or federal level. We 
have sometimes been in the crazy position of having 
to pass laws after the fact, after the decisions have 
been made by these federal-provincial mechanisms. 
This is the price we pay for distribution of powers 
I guess. But it was never contemplated to the 
degree to which this new third tier has been created 
and I am just wondering whether you have any 
thoughts on that because there is not much of a way 
in which either provincial federal legislatures can 
deal adequately with this kind of consultative and 
decision-making apparatus. 


Mr. Johnson Yes I do have a view. At any 
federal-provincial conference the representatives of 
both orders of government have got to have it, or 
get it, very clear in their minds that they are 
exchanging influence, they are not making decisions. 


That was the rule of thumb, to put in very simply, 
that I and other officials attempted to follow all the 
time I was involved in federal-provincial relations 
for the Saskatchewan government, and then later for 
the Government of Canada. Your certainly could 
come to a consensus as to the approach that you 
would propose to your respective Ministers; but to 
assume that either the Ministers, or particularly the 
deputies could make a decision that would bind 
others was quite out of the question. To do so 
would be to put Parliament, and Government in a 
quite impossible position, when it came to 
crystallizing or approving. 


Mr. Manion Mr. MacDonald, if I could just 
respond to your comment about the estimates. In 
the last 10 years there has been quite a process of 
consultation with Members of Parliament, with the 
Public Accounts Committee, with the Auditor 
General to try to produce a set of Estimates that 
meet Member’s needs. The Estimates now come in 
three parts. There is Part I which is the overview 
and it does try to put it in context of time and use 
simple language, then Part II essentially is the 
Appropriation Bill, that is called the Blue Book, and 
it contains the massive figures. Then for each 
department of agency there is something called a 
Part III where the agency lays out its plans, explains 
its programs, shows what it has done against 
previous plans and so on. The combination of Part 
I and Part III are often the most useful tools that 
MPs have in their day to day dealing with problems 
and departments. 


Mr. John Harvard (Winnipeg St James) 

Mr. Johnson, the question has to do with the area 
of influence on decision-making. I would like to 
get some kind of measurement from you on the 
influence of lobby groups. The perception is, at 
least my perception is, that the growth of lobby 
groups, the strength of lobby groups has grown 
considerably in recent years and I am wondering 
whether the overall governmental operation has 
responded well to that or perhaps whether there 
ought to be some changes, taking into account this 
new strength, if indeed there is one? 


Mr. Johnson Every year I have one of Canada’s 
outstanding experts on interest groups come and 
talk to my seminar at the University of Toronto and 
am the beneficiary of her expertise. First, I would 
say that I am inclined to think of "interest groups" 
rather than "lobby groups" since interest groups are 
more pervasive than those who simply lobby on the 
Hill. 
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Interest groups generally use two techniques. 
One is to influence anybody who might be involved 
in policy-making as directly as possible. That would 
include people making decisions or influencing 
decisions, or debating decisions, including, of course, 
Members of Parliament. I have even heard of 
interest groups who have refined their techniques to 
the point of advising individual Members as to the 
interest they have in a particular issue or in a 
particular policy! I cannot tell how pervasive this 
direct influence is, but it is clear that it is one of the 
avenues interest groups pursue. 


The second avenue they pursue, sometimes as an 
alternative to, and sometimes along with the first, is 
to seek to influence you, and governments, by way 
of the media. I am talking, obviously, about the 
demonstrations and the various manifestations that 
are employed for the purpose of getting their views 
on television, and thus of bringing them to the 
public, to the MPs and Ministers. 


Minister and Department Mandate 


Gordon Osbaldeston 


I would like to say how pleased I am to 
participate in this session. Like any public servant 
who has spent a little time in Ottawa, I have 
enormous regard and respect for people who enter 
political life. Therefore the opportunity to contribute 
to easing your task is one that I welcome. 


What I want to talk about is how the people 
within the structures that have been set out so 
eloquently by my colleagues behave. I spent the 
last two years talking to some 150 Deputy Ministers, 
Ministers and chief political aids to find out how 
they really work within this structure. 


Because I am going to be reflecting what these 
people said about how they behave, you may find 
my comments a little less precise, a little looser and 
not necessarily always adhering to the narrow limits 
of the law. But, I intend to work within the limits 
as defined by Messrs. Tassé and Johnson because 
fundamentally they have described the law and they 
have described the official system and how it works. 


It is a bit like if you went to Chrysler and asked 
to see all of their management books and read the 
corporate law and thought you knew how Chrysler 
functions. And then you talked to Lee Iacoca who 
would tell you how it really works. 


There is an element of that when you work 
within the system. Fundamentally, the system is as 
it has been described and it is imperative in my 
judgment to remember that, because it is the system 
which explains why things happen here which 
otherwise are incomprehensible. They do not at the 
outset seem to make a lot of sense but they do 
when you understand the system. 


I would now like to talk about the people: the 
Ministers, the Deputy Ministers, their chief political 
aids and how they live and work and how they see 
Ottawa and government. 
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An Information Flow Model 


Adapted from David Easton, A System Analysis of Political Life, Chapter 1. 


Political System 
Inputs 


(1) 
(2) 


impact of inputs 
Demand 


Support 
on outputs 


(conversion or 
throughput) 
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Feedback 


Let me start with the question of government. 
What is government? Well, you govern. You make 
laws. You rule. Why? Why is it that every society 
has a government? I think you and I and all the 
other people who work in this town have to have a 
simple answer. You have an eloquent answer, the 
legal answer. But the simple answer -- which I 
rather like -- is the one put forward by a political 
scientist: Every society has a government because 
every society has more needs than the means to 
satisfy their needs. That is why we need a 
government. 


So you are involved in an allocative process. 
You are allocating that which we have in our 
society, be it air, land, water or rights or money, 
between people -- those interest groups who are out 
there seeking rights or seeking money, seeking to 
satisfy their needs with the limited means that our 
society has. So that is what governing is. It is a 
view which is at once simple and yet satisfying. 


You are coming here to right a wrong, to build 
equity, to create fairness. You are here to 
reallocate the things that society has in order to 
make a better society. But our means do not 
increase all that much. So fundamentally, you end 
up reallocating or changing priorities. 


There are two kinds of needs: a need to have 
something new happen or a need to have the 
present allocation retained, because in the present 
system of allocation, you are satisfied. So you get 
both new demands and you get support which is fed 
through you into the political system and through 
Ministers and through bureaucrats and through all 


Outputs 


(1) Allocative 
a) policy making 
b) policy 
application 


(2) Symbolic 
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the other people we have spoken of earlier today. 


And then the political process begins. And what 
is a political process? It is a process in which we 
decide which needs are going to be met and how we 
are going to meet them. From that political process 
flows out the allocative decisions. These allocative 
decisions are relatively few. What can a government 
do? It can allocate money and it can allocate rights. 


The Government Agenda-Setting Process 
(see chart next page) 


This Table reflects the world we live in. In the 
middle of all this is Parliament and the Cabinet 
structure, and out of that: speeches, and 
declarations of policy. 


From the left, interestingly enough, are past 
decisions. The albatross of past decisions hangs 
heavily around the neck of all governments. They 
are impacting upon the allocative process. And 
around that are these special interest groups or 
people who are there because of their office, be 
they MPs; caucuses; political parties; the media; the 
BCNI; the Consumers Association of Canada. All 
those people are around on the outside pressing 
upon the centre which is making the allocative 
decisions or trying to make the allocative 
decisions.They are saying: "My needs are the ones 
that should be met and you only have limited 
means, so my needs come before somebody else’s 
needs". And that is how the people who work in 
this city tend to view what it is they are doing. They 
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are trying to decide how to allocate the limited 
means of this country amongst the competing needs. 
And it is a very democratic process and I say to 
bureaucrats: "If you ever arrive at your office and 
there is not a whole bunch of people lined up 
arguing on behalf of their own need, you should 
begin to worry because you have just left the 
democratic system". 


So I would encourage you to welcome all those 
people who come to your office expressing their 
needs, because that is what democracy is all about: 
trying to inform you in order that you can decide 
how the means should be allocated amongst them. 
And there is always going to be a group that is 
unhappy, by definition. 


Agenda Setting 


1. Government’s agenda 


2. Minister’s agenda 


3. Department’s agenda 


How do departments establish their agendas? 
Let me remind you, that there are in fact three 
agendas. First there is the government’s big ticket 
agenda. Any government can only manage four or 
five big ticket items because there is only one Prime 
Minister, there are only seven days in the week, 
there are only 24 hours in a day and he can only do 
so much. And as Mr. Johnson said, fundamentally 
it is the Prime Minister who runs the government 
along with his colleagues. Only so much can be 
expected of them. 


When I hear the people, the business community 
say to me that they can handle more issues than 
five, I ask them: Could you really handle the 
Canada -- U.S. Trade Agreement? Could you really 
handle the complications of constitutional debate, 
and Mr. Wilson’s financial burden? 


The Minister’s Agenda-Setting Process 
(see table next page) 


The second level of priorities, go through all the 
processes that Mr. Johnson outlined so well. 
Ministers have to set the departmental priorities. 
Very few people here talk about the priorities or 
the agenda or the role of the Solicitor General or 
of Customs and Excise. They too have an agenda; 
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they have a role and it is very important. And the 
Minister must establish his own. Therefore he 
cannot spend much time in the Cabinet with his 
colleagues debating his agenda. The Cabinet time 
is taken up with those big items, those big public 
issues that have to be dealt with. Many issues must 
be left to the Minister to decide. 


Then comes the departmental agenda. I do not 
mean that the bureaucrats are running the country. 
What I am saying is that the Deputy Attorney 
General feels an enormous responsibility for the 
Rule of Law. The whole of his department, its 
history, its foundation, its raison-d’étre, is based on 
that. In a sense that is the departmental agenda, 
the protection, the furtherance of this agenda. And 
the Minister will certainly hear from his department 
if he wants to do something which, in the view of 
his Deputy Attorney General, is not in accordance 
with the Rule of Law or offends against the 
constitution. 


Therefore, there are three agendas. When we 
talk about the government’s agenda we are usually 
talking about the first one. Keep in mind that you 


have to work with people who have got two more, 
the ministerial one and the departmental one. 


Government Priorities 


1. Deficit reduction 


2. Constitutional reform (Meech Lake) 


3. Canada/U.S. trade agreement 


The box entitled Government Priorities 
illustrates the nature of a government agenda. That 
is a big agenda and some would say it has been the 
agenda for the Mulroney government for the first 
four years of its term. Those were the key pieces; 
those were the show window items. And that is what 
Mr. Mulroney had his eye on. 


Even those who disagree, would replace one 
with another or maybe add one more. But the one 
thing they are not going to do is put forward 70 or 
80. They know it is not true, they know it would be 
unmanageable. They intuitively know governments 
only deal at that level with a few big items. 
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Ministerial Constraints 


. Government priorities 


. Government policy context 


In establishing his priority, the Minister is 
operating under two constraints or, if you like, two 


parameters which determine his room to 
manoeuvre. 
The first is, of course, the government’s 


priorities. No Minister in his right mind is going to 
try and establish, at the level of the department, a 
priority which is in conflict with the one already set 
out by the Government of Canada, or the Prime 
Minister, and which is already set out in the Throne 
Speech or in budget speeches. The Minister 
therefore has to act within those priorities. There 
is no use in Members of Parliament going to a 
Minister telling him he should do something when, 
in fact, what they are telling him to do is in conflict 
with what the government has already stated it is 
going to do as a matter of high priority. 


You might say that is not in the best interests 
of the Indians or the farmers. The fact is the 
government has priorities. They are the top 
priorities and they are going to pursue them. There 
are going to be trade-offs between what you see as 
a need and what the government sees as a need. As 
the means are limited, somebody is going to lose. 


The second constraint deals with the 
interrelationship of a government. For example: 
this government wants to give priority to furthering 
national reconciliation. To put it bluntly, they do 
not want constant frictions with the provinces. As 
a Minister you can have only so many disagreements 
with the province before the Prime Minister 
becomes impatient, because you are not furthering 
national reconciliation. 


A tonal quality thus exists which circumscribes 
what a Minister can do. Now, Ministers are aware 
of those two constraints. As a government, it is 
only to be expected that those constraints exist. But 
others in looking at Ministers sometimes think they 
are constraint-free and within the confines of the act 
of their department, can do anything they like with 
the moneys you vote them in Parliament. The fact 
is, it’s not true; they are constrained. 
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Minister’s Agenda Setting 


1. Has an agenda 


2. Develops an agenda 
- inside 
- outside 

3. Never has an agenda 


- responsive 
- ad hoc 


When a Minister takes charge of a department, 
he arrives in one of what I will call three modes. 
First mode: The Minister has an agenda. Take, for 
example: Mr. Beatty’s arrival in Customs. This 
Department had been subjected to numerous 
criticisms. The program was set in Public Debate a 
few years ago. He had his agenda. The Minister, 
now had to conform to the promises made by the 
Government during the electoral campaign. 


Second mode: The Minister develops an 
agenda. A Minister arrives at a department fresh 
from his constituency, new to government, and 
never thinking for a moment that he would be the 
Minister of a department. He does not have an 
agenda. The party has not really commented in- 
depth on the manner it will operate, for example the 
Department of Supply and Services. The Minister 
has to acquire an agenda. What do we mean by 
agenda? An agenda is a set of priorities to which 
you are going to devote some of your time and most 
of your money. You have to, as you well know, 
have a set of priorities and you have to decide how 
you are going to allocate your departmental 
resources. 


If this Minister has no agenda, how does he go 
about creating one? He can consult with his senior 
officials and maybe something will arise: "Yes, I like 
that, that is what we stand for, that is what I stand 
for, that is why I came into politics, I like that, I will 
take that one". Or, he could listen and say none of 
that appeals to him. "I mean I know what you are 
saying, we will probably have to do some of those 
things, it is probably good advice but I want to go 
outside and consult with the business community 
about the operation of the Department and see 
what they think the agenda should be. 


Third mode: Some Ministers never get an 
agenda. And that is true. It is true of the Liberal 
government, it is true of the Conservative 


government. And the estimate of their peer group 
is that 25% of Ministers never have an agenda. Why 
not? For two reasons. One, some Ministers do not 
believe in it. Politics move too quickly, you are not 
going to get them locked up in a particular mode 
when in fact six months from now they may have to 
reverse track and do something else. They are 
looking for flexibility. When a problem arises they 
want to solve it in a pragmatic way. 


Role of the Minister 


1. Individual responsibility 
- power and authority to nin a 
department 


2. Collective responsibility 
- need to command the confidence 
of the House of Commons 


I will now look at the role of a Minister. How 
do Ministers see themselves within this government 
environment. How do they see themselves relating 
to government? I think it is very clear in their 
minds that they really have two roles. And if it is 
not very clear it shortly becomes very clear. First a 
Minister is responsible for the administration and 
policy of his department. He must answer to 
Parliament because that’s the law. 

Second, the convention of a Cabinet. The 
capacity of a Prime Minister to reward and punish, 
the reality of the caucus, the reality of the party. 
He must not forget the reality of the House of 
Commons where government must present a single 
unified face because they must be able to call a vote 
saying do you support or not and they must be able 
to win. So the collectivity principle is there. The 
collectivity principle works throughout the agenda 
setting process at the level of the big items. There 
is no doubt that the Ministers must remain within 
the confines of the collectivity or they will not be 
Ministers for very long. 


Ministers are sometimes caught in what I would 
call the "reality of compromise". Sometimes trade- 
offs have to be made between the position of the 
collectivity and that of a Minister. At the same time 
Ministers must retain their ethics, their honour and 
their beliefs which is sometimes very difficult. 
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Accountability of the Deputy Minister 
(see chart next page) 


Let me explain how really difficult it is. Think 
of a board of directors and the single line of 
accountability that starts with the CEO. Some 
might say the government should be run like a 
business. I have asked 21 CEOs of major 
corporations how they would like to run it and their 
answer is "somebody should fix it". My response is 
no, you do not want anybody to fix it. Let me tell 
why. You have a Minister and a Deputy Minister. 
The Deputy Minister, by law, can do anything that 
the Minister does under the Interpretation Act 
except participate in partisan political activity and in 
the passing of an Order In Council. Other than 
that, by law, he can do everything that the Minister 
can do. 


The Table on Accountability shows an 
overlapping between the Minister and the Deputy 
Minister. The Minister has a sense of responsibility 
for and relationship with the Minister of State, not 
to mention his own chief political aid. But the 
Minister is responsible for his department and he 
must answer to Parliament for its performance. 
Note there is no line from the Deputy to Parliament 
because the Deputy is not accountable to 
Parliament, the Minister is. The Deputy appears on 
behalf of his Minister in order to represent him. 


In addition to being accountable to Parliament, 
the Minister has a line of accountability to the 
Prime Minister as does his Deputy because both of 
them are appointed by the Prime Minister. If 
somebody appoints you and can fire you, you have 
this deep sense of accountability (if you are wise). 


In addition to that, there are two laws -- the 
Financial Administration Act under which Ministers 
have an accountability and the Public Service 
Commission Act under which the Deputy has an 
accountability. 


That is the accountability structure of Ministers. 
It is not like the accountability structure of a Chief 
Executive Officer. Government is not a business 
and you cannot run it like a business and you 
cannot have an accountability structure that looks 
like a business because Parliament wants to hold 
Ministers accountable. The Prime Minister, on a 
political level, wants to hold them accountable, and 
properly so. 


ACCOUNTABILITY OF THE DEPUTY MINISTER 
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Parliament, in its wisdom, has established two 
laws that constrain the use of the spending authority 
and appointment authority by Ministers. 


Ministers live in a complex world. It is not that 
relatively simple, straight forward, bottom line world 
that one finds in the private sector. It is incredibly 
difficult to be successful in the private sector, but it 
runs on a different and simpler set of rules. 


How Ministers See Their Role 


. General direction and 


of policy 


management of a department. 

. Responding to problems identified by 
clients, parliamentarians, Ministers or 
public servants, and seeking change. 

. Providing specific direction to their 
departments with respect to key priority 


areas. 
. Review and sign cabinet documents. 
. Communicating with Parliament, the 
public, and Cabinet with respect to all 
important departmental matters. 


Given that, how do Ministers see their role? 
When you ask a Minister what he does, how he 
functions, what his role is, he will say he has to set 
the tone for his department. And under the law, he 
is responsible for its administration and therefore 
has to set out the guidelines just like Iacocca at 
Chrysler. 


Because of the size of the organization, most 
Ministers will tell you it is management by 
exception. If it is going well, they do not manage 
it; if there is a problem, they are there. Very 
seldom are they not called upon to solve problems. 


Ministers come from a political party, they come 
from an ideological background. They have their 
commitments, they have their priorities and they 
give specific direction to a department to do certain 
things in accordance with the reasons that brought 
them into politics. They bend the department to 
their will, if you like, not just generalized direction, 
but specific direction as to how it should function 
and properly so. 


They have a collective responsibility to Cabinet 
and they sign Cabinet documents. They propose to 
Cabinet, as Mr. Johnson described it, their priorities 
-- certainly those which need money. They also 
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send to Cabinet those priorities which are important 
in order to make sure that the collectivity is in 
agreement, even though they do not need money, 
because they do need the collective support. If they 
need money, clearly they have to go through the 
process that was described. 


Then, they want to communicate what they have 
done or what they are trying to do to all of their 
publics, certainly Parliament first, to their 
constituencies, to the clientele of their department. 


Finally, but not last, the constituency. Any 
Minister who forgets he has a constituency will 
shortly not have a ministerial portfolio, and he will 
not be a Member of Parliament. That happens time 
and again and regretfully so. Good people get 
involved in their ministerial obligations and duties 
and lose sight of the other role they play, that of a 
Member of Parliament with obligations to a 
constituency. And good bureaucrats and good 
political aids constantly remind their ministers that 
they have other obligations as well as those 
associated with their department. 


The Role of the Deputy Minister 


Supporting their Minister in his/her: 
a) individual responsibilities 
b) collective responsibilities 


According to the Interpretation Act, a 
Deputy Minister can undertake any or 
all of the functions a Minister 
performs except for: 

a) making regulations 

b) participating in partisan politics 


Let us look at the role of the Deputy. Basically 
and fundamentally, when you are dealing with a 
Deputy Minister, his commitment is to his Minister. 
Whatever a Deputy does, he knows it could affect, 
and will affect his Minister. If he does it well, the 
Minister looks good; if he does it badly, his Minister 
pays the consequences. 


When you are a public servant, you are 
conscious of the fact that it is the Minister who 
stands up in the House to try to make everybody 
understand why some terrible thing happened,when 
perhaps in the deep of his heart he would be saying 
to himself if he had done it himself, this would 


never have happened ... because he would never 
have done it that way. But he is being loyal to his 
public servant and his public servant is loyal to him. 


So, when things are really good and when a 
department is functioning very well, I can guarantee 
you that you have a good relationship between the 
Minister and his Deputy Minister and his Chief 
Political Aid. And when a department is not doing 
well, I would suggest that there has been a 
breakdown between the Minister, the Deputy 
Minister and/or his Chief political aid. 


So the role relationship of the Deputy to his 
Minister, is very important. He is supportive of his 
Minister. And he is supportive of his Minister in 
two contexts, and this gets a bit risky. It is relatively 
easy to support the Minister as an individual, a 
Minister who has departmental priorities. It is 
more complicated when you have to support the 
Minister in his collective image --his responsibility 
to the Cabinet, his commitment to the Throne 
Speech, what the Prime Minister has said this 
government stands for. 


Now, sometimes, what the Prime Minister says 
this government stands for can get a little sensitive 
for a particular Minister, because the Minister is not 
quite comfortable with it. But he is part of a 
collectivity, he should be prepared to make trade- 
offs. And the Deputy can be torn between his 
accountability relationship to the Prime Minister 
and his Minister. A good Deputy simply "works 
that out", without being disloyal either to his 
Minister or to his Prime Minister. Not easy! And 
certainly a situation not seen in the private sector, 
except when you are dealing with a board of 
directors and a dominant shareholder and you are 
trying to work your way between the two of them. 


Finally, the Deputy knows that when the 
Minister is away he can do anything that the 
Minister can do, subject to delegated authorities. 
That is why a Deputy must not be called upon to 
express his personal view on policy because it is not 
his view; he is trying to understand the Minister’s 
view and to reflect it properly on his behalf. A 
Deputy Minister conveys his views to his Minister in 
private by way of advice. 
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POLITICS 


GOVERNMENT 
DECISION 


Now, let me try to join these political questions 
of the Minister and the support of the Deputy 
Minister. If you think of a government decision, it 
is very helpful to think of it as having two 
components but a single decision. The two 
components are good analyses, which is the task of 
the bureaucracy, and good politics, which is the task 
of the politicians. When you meld those two things, 
you have a good government decision. 


If you have a government decision just simply 
based upon analysis with no politics, you have a 
poor government decision. Countries are not run 
by computers and this is where the importance of 
the MP comes in. He brings these nuances and 
values which are not to be found in any data bases. 
You have to bring politics to decision-making and 
then the decision is shaped and formed. The 
economists may say it does not make economic 
sense because it comes from the Government. Of 
course it does not make economic sense, it makes 
government sense. That is what they have to 
understand. 


Most of the time you do not want to argue with 
economists. You always hope you can find a 
decision that makes incredibly good economic sense 
and incredibly good political sense. Then you have 
a great government decision. 


Sometimes it is not all that simple. Sometimes 
there are trade-offs between holding a country 
together and economic efficiency. This mixture of 
politics and analysis fluctuates. Sometimes there is 
a lot of politics in a decision and little analysis. 
Sometimes there is an awful lot of analysis and very 
little politics, but always both should be considered 
which is one of the reasons Ministers should always 
have Chief Political Aides of great competence and 
Deputy Ministers of equally great competence. 


They have two different skills that have to be 
blended and brought to the Minister in order that 
he can consider the analytical aspect as well as the 
political aspect before rendering his decision. You 
are always alone, as politicians, when you make the 
final decision. 


The situation inside the department is the same 
as for the government. If you think of departments 
as an hourglass, you have the political input coming 
from the top and you have the bureaucratic, 
departmental input from the bottom. Locked in the 
neck of that hourglass is a Minister and a Deputy 
Minister. 


The Minister brings to his decision the very best 
political advice he can find from the Prime Minister, 
the caucus, the Members of Parliament, the chief 
political aids. The Deputy brings to the Minister 
the very best that he can by way of analysis and the 
two of them try to blend and meld these two aspects 
into sensible departmental action. While they are 
doing that, the others are trying to help them. 


The media, the Members, the Ministers of state, 
the Public Accounts Committee, the Crown 
Corporations, the Treasury Board, the other 
departments, the Department of Finance, all are 
trying to help them with their decision. They are 
trying to help them to allocate either the money, 
the rights or the symbol that are available to meet 
the needs of everybody. Everybody is arguing from 
different hymn books saying: "This is the real need. 
It is the one that should be met." In the midst of all 
of that, the Minister and Deputy are trying to do 
the right thing. 


Not an easy world, but one that I think is very 
satisfying because it goes to the heart of society. 
Trying to satisfy these needs, trying to do the best 
that one can with the limited means that are 
available. 


Let me leave you with this thought. Never allow 
yourself the luxury, for others to say that the 
Minister is being run by his bureaucracy. I say that 
for two reasons. 


The first and most important reason it that 
seldom in my lifetime has it ever been the case that 
a Minister was run by his bureaucracy. Otherwise 
there would not be much of a democracy. Secondly, 
I abhor the thought because it really does allow the 
Minister to get off the hook and that allows a 
diminution of the quality and vibrancy of 
democracy. Because the Minister is the elected 
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representative, he should be answerable to the 
public. He should never be allowed to say he is not 
answerable. He is answerable to the House. 


Who was responsible is a different question from 
who is accountable. There is no doubt in my mind 
that some Ministers receive inept work from some 
public servants. That does not mean that the 
Minister is off the hook to you parliamentarians. 
He is responsible to make sure that those public 
servants, through the Public Service Commission, 
are accountable to him and responsible to him and 
that they behave in such a way that he can stand up 
in the House with pride and say: "Yes, they are my 
public servants; they do what I want them to do; 
they are under my control; they are not out of 
control". 


So my piece of advice, if I may be so bold -- 
never get misled; it is the Minister who is 
accountable to you and not the officials. It is the 
Minister who gets elected. Müinisters come to 
represent the people; they run the government, not 
the officials. 


A final comment that I would make is about 
dealing with departments. There are two elements 
to a department; there is the political element, the 
Minister and his Chief Political Aide, and there are 
the departmental people. The departmental people 
cannot play in partisan politics and if any Deputy is 
worth his salt and he finds anyone playing that 
game, he has to fire them. They cannot, should not, 
must not play in partisan politics. 


Therefore, officials should not be called upon to 
engage in partisan politics. It is unfair. You put 
them in an impossible situation. Please don’t. There 
is staff in the department, Ministers’ political staff 
who are more than competent in assuming that role 
and can relate to you, and there are public servants 
to provide help and information to Members of 
Parliament. If you ever find that they do not, again 
please either let the Minister or the Deputy 
Minister know and insist that they do. They are 
public servants and their role is to serve the 
representatives of the people well and truly within 
the limits I have mentioned. 


HAG 


Questions and Answers 


Mr. Fred Mifflin (Bonavista--Trinity-- 
Conception) It is really a comment more than 
anything else. We are presupposing, of course, that 
it is a perfect world and that the line is very clear 
between politics and analysis. It is sometimes more 
clear than others. Having worked on both sides -- 
I am a politician now and my background is 
basically military which some call a bureaucracy -- 
if one analyzes some decisions, one sees that line 
can be more blurred sometimes than others. I will 
not pick examples because it is not my business to 
be partisan here today. 


I wonder if you could just comment on the 
degree to which this could happen, because I do not 
believe that any Deputy Minister can make a 
decision totally unaware of the politics that are 
surrounding his boss’ mind, particularly if he is his 
alter-ego, as you suggest. Could you comment on 
that one. 


Mr. Osbaldeston First of all, every Deputy 
Minister must be conscious of the politics 
surrounding any decision. Gordon Robertson had 
a phrase -- one of my predecessors, the Secretary 
to the Cabinet -- a Deputy Minister must be 
sensitive to political reality. There is no use 
providing advice to someone which is inoperative. 
You must understand the environment in which the 
person operates, provide advice which is operable 
within the context in which the person finds himself. 
And because the politician finds himself in the 
political environment, you have to offer advice that 
is sensible relative to that environment. 


Secondly, you are absolutely correct; one of the 
nice things about simple designs and models is that 
they are not accurate. I always preamble my 
speeches with that. You are quite right. The line is 
sometimes very small and you can see either side of 
it. Sometimes it is very fat and sometimes it is 
black in the middle and grey at the edges. It is a 
funny line between politics and administration. 


The one thing I will say to you with absolute 
certainty is that every time I stepped over the line 
as a public servant, I knew I had crossed over. So 
no matter how fuzzy that line was, how thick it was 
or how skinny it was, when I went across I knew it. 
I never fell off the line inadvertently. Sometimes I 
had to walk on the other side; the reality of the 


situation, the meeting, the movement of the 
discussion, whatever, you cross-over. 


The distinction I make between a politicized 
public servant and an apolitical public servant is that 
a politicized public servant really likes it on the 
other side of the line and stays there most of the 
time. The apolitical 6*~ééééiaiA 
political side of the line, quite right, but he wants to 
get back to the other side of the line and he gets 
there as quickly as he can. He does not go to the 
next meeting ... I have excused myself at hundreds 
of meetings with Ministers and Prime Ministers on 
the grounds that they were going to discuss partisan 
politics and I would leave. Every Prime Minister I 
have served -- and I have said it to three of both 
parties -- has said: “I understand, that is fine, we 
will be in touch later". 


There has been no problem for a public servant 
to behave in an apolitical manner with any 
government of Canada for the last 20 years. I have 
equally no doubt that some have not behaved in that 
way, but that was a matter of their choice. 
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The Public Service 


John L. Manion 


I want to talk to you about the people who work 
for the Government of Canada, its employees, the 
Public Service. Too often, Canadians think of 
government, its size, and its complexity and they 
have a vision of the Public Service as a large, 
faceless group of people, wielding too much power, 
enjoying too much security and being too well cared 
for. 


It is important for us to remember that the 
Canadian Public Service, in fact, works all over 
Canada, and is highly skilled; only a third of them 
are in the National Capital Region. 


They are valued by the world probably better 
than they are by their fellow Canadians. They are 
sought after as experts in the environment, 
agriculture, statistics, finance, administration, 
linguistics, medicine around the world. They are 
involved in just about every diplomatic and 
peacekeeping activity. 


So we do have a good, professional Public 
Service. What may not be realized is that since the 
mid-seventies, circumstances have been precipitating 
some redefinition of the activities of government 
and its employees. We are changing the way we do 
business. We are coming to terms with words like: 
deregulation, privatisation, down-sizing, 
decentralization, debureaucratization, all of which 
suggest a redefinition of roles between the Public 
Service and the people it serves. 


In fact, the Canadian Public Service 
has shown a great deal of adaptability in coping with 
changes and challenges while providing continuity 
and stability in the essential functions of 
government. 


The rate and pace of change have accelerated 
dramatically in the last 20 years. It is only 20 years 
ago that collective bargaining was introduced in the 
Federal Public Service. Our Official Languages 
policies were then in their infancy. Ten years ago we 
were only beginning to talk about equal 
opportunities for women in the public service. It is 
only in the last decade that we have dealt with 
Access to information, the Charter of Rights, and 
the technological revolution. And over this period, 
the Public Service has been getting steadily smaller. 


Legislative framework for managing 
the Public Service 


Financial Administration Act 


Public Service Employment Act 


Public Service Staff Relations Act 


Let me now describe this Public Service of 
Canada. The legislative framework has been 
touched upon by some of my colleagues. One of 
the most important and least understood elements 
is the Financial Administration Act which provides 
the legal basis for financial, administrative and 
personnel management. It also establishes the basis 
for the structure of government in terms of 
departments, agencies and crown corporations. It 
makes the Treasury Board the employer of the core 
Public Service. 


The Public Service Employment Act enshrines 
the merit principle and governs the processes 
relating to it. The Public Service Staff Relations 
Act tells the employer and the employees how they 
shall work out their problems in a collective 
bargaining context. 


There are a host of other statutes as well: the 
Auditor General Act, the Official Languages Act, 
the Human Rights Act, the Access to Information 
and Privacy Act, and I suspect that there will be 
many others. 


If there is one statute that provides the basis 
for understanding the organization of the federal 
government, it is the Financial Administration Act. 


ganization of the Public Service (FAA) 
Departments (Schedule I) 


a) 
b) 


Real Departments 
Branches designated as 
Departments 


Corporate Entities 
a) 
b) 


Departmental Corporations 
(Schedule II) 

Crown Corporations 
(Schedule IIT) 


dependent on 
appropriations (Part I) 
self-sufficient (Part II) 
exempted (s.85) 


The Financial Administration Act divides the 
Public Service world into a number of categories. 
First off, we have the real departments, a relatively 
small number of agencies mandated by Parliament 
with a Minister and a Deputy Minister and quite 
closely controlled by Ministers. Then there are a 
series of what are called branches, designated as 
departments for purposes of the Financial 
Administration Act. These are subject to full 
financial controls but they have a few differences for 
various reasons. For example, the Canadian Human 
Rights Commission is in this category. 


The second group is what is called corporate 
entities and there are several different categories. 
First off, you have departmental corporations. 
These are agencies which perform departmental 
functions but for one reason or another need to be 
a bit more at arm’s length and have a corporate 
form. In this group, for example, you include the 
Employment and Immigration Commission which 
for certain purposes is directed by a three-person 
commission composing business and labour 
representatives and then a chairman appointed by 
the government. You also have the National 
Research Council in this group. 


Then we have the Crown Corporations. First, 
a group of 33 which are dependent upon 
government appropriations. This includes 
corporations like VIA Rail, and the St. Lawrence 
Seaway. Then, a group of corporations that are 
largely self-sufficient financially. These corporations 
are given the greatest degree of freedom. They are 
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managed by their boards. The government 
interferes very little in their operations and when it 
does it must do so by a formal directive which is 
tabled in Parliament. 


Finally, we have a group which is very much 
exempted from government controls for a variety 
of reasons; such as, the Bank of Canada, the 
Canada Council, the CBC, Canadian Film 
Development Corporation, the Canadian Wheat 
Board, the International Development Research 
Centre, National Arts Centre and the Canadian 
Institute for International Peace and Security. If 
the government wants to make changes in those, it 
is pretty much obliged to bring in a bill, change the 
governing statute and so on. 


Federal Government Employment, 1988 
(See chart next page) 


The size of the Public Service depends on the 
definition given. There are a number of definitions 
of the public service. The first block consists of 
government enterprises, almost 200,000 people. 
This is where you would have the employees of 
Canada Post. 


The second block consists of National Defence 
military personnel. The third, the RCMP. 


Then there is a group of departments and 
agencies which are not subject to the controls of the 
Treasury Board. 


Finally, we have the large block which consists 
of approximately 40% which is employed by the 
Treasury Board. The dotted lines enclose a slightly 
different universe which represents public servants 
under the control of the Public Service Commission 
and the slight differences are due to the fact that 
while the Treasury Board is the employer legally for 
some temporary or seasonal workers, they do not 
fall under the Public Service Commission. 


When we talk about the Public Service, we 
usually mean the 40% of the total that is controlled 
and directed by the Treasury Board and for which 
the Treasury Board is the employer. The 
measurement of the size of this group is the person 
year. This simply means that Treasury Board, when 
it allocates a person year, entitles the department to 
hire one person for one year or 12 people for one 
month, etc. 


FEDERAL GOVERNMENT EMPLOYMENT, 1988 


Legend 

1 Gov't enterprises 196,768 
2 DND Military 88,942 
3 RCMP 19,680 
4 Employees for whom 


TB is not the employer 34,418 
5 Workforce for which 

TB is the employer 228,040 
6 PSC Universe 212,764 


Total PY Levels (1973-1988) 
(See chart next page) 


The size of the controlled person years of 
government has been diminishing steadily since 
1973. In recent times, the government has had a 
target of reducing person years by 15,000. But there 
has been a regular drift downward over this entire 
period. 


In the current fiscal year we have 228,000 
authorized person years that cover about 200,000 
normal full-time Public Service employees plus 
others employed part-time or seasonal. While the 
size of the Public Service has been diminishing, 
there are growth industries within the Public 
Service. Person years have had to be found by the 
thousands for functions like tax collection, 
maintenance of our prisons, patrolling within our 
200-mile limit, providing staff for the Human Rights 
Commission and all the other human rights and 
affirmative action functions. This has been achieved 
by very significant productivity improvements 
elsewhere. 
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How is the Public Service managed? There are 
really three central agencies of government that 
share the corporate responsibility for the 
management of the Public Service, the Treasury 
Board, the Public Service Commission and the Privy 
Council office. 


The Treasury Board is the manager of the Public 
Service. It determines resource allocations. It 
monitors management policies. It prescribes 
management standards and practices and it handles 
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collective bargaining and sets terms and conditions 
of employment. 


The Public Service Commission is responsible 
to you, reports to Parliament on the appointment of 
people within the Public Service and on the 
protection and maintenance of the merit principle. 


The Privy Council Office’s role is much more 
indirect. It derives primarily from the role of the 
Secretary of the Cabinet and Clerk of the Privy 
Council as the head of the Public Service. The 
Clerk, with the support of the Privy Council Office, 
provides guidance to the Public Service, and 
interprets the wishes and priorities of the 
government to the Public Service through the 
Deputy Ministers. 


The PCO also has an important personnel role 
in that it advises the Prime Minister on his non- 
political appointments. For example, the Clerk, 
with the support of staff, deals with the recruitment, 
selection, and development of the Deputy Minister 
community. 


The Privy Council Office also has a major role 
in advising the Prime Minister on what is called the 
"organization of government", the machinery of 
government -- setting up new departments, and 
reallocating functions between Ministers. 


The balance of authorities between these central 
agencies and the departments, corporations and 
agencies of government is always a sensitive matter. 
At different times there will be a movement towards 
centralization, at another time a movement towards 
decentralization. Almost 30 years ago the Glassco 
Royal Commission urged: "Let the managers 
manage" and there was a massive decentralization of 
authority. Ten or twelve years later the Auditor 
General of the day said Parliament had lost control 
of government expenditures, and there was a 
recentralization. 


There is in process today an initiative of the 
Treasury Board designed to decentralize authority, 
to give departments, Ministers and officials more 
autonomy, but strengthening the means of holding 
them accountable. And you will probably hear 
more about this. There is an acronym, of course, 
for this process, it is called IMAA, which means 
Increased Ministerial Authority and Accountability. 
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.Doctrine of Neutrality 


.Merit Principle 


.Conflict of Interest 


. Bilingualism 
.Employment Equity 


.Decentralization 


The operating principles of the Public Service 
are reasonably well known, and I would like to take 
a few moments just to emphasize some of them. 


First and foremost, as Mr. Osbaldeston said, we 
have the doctrine of political neutrality, which 
means that the Public Service is operated on a 
professional and non-political basis, with merit as 
the sole determinant of employment and promotion. 
This doctrine encompasses three expectations: first, 
that public servants offer objective advice and loyal 
service to the government; second, that they deliver 
all services to the public in an equitable and 
impartial manner; and that selection to and within 
the Public Service is based on the selection of the 
best qualified. 


Now, I will not go into Canada’s long history of 
dealing with the merit principle. For the first 40 
years after Confederation, public servants were 
appointed on the basis of political affiliation, and 
every election saw mass dislocation and turnover. 
The Civil Service Acts of 1908 and 1918 established 
the merit principle, and the current Public Service 
Employment Act enshrines it. 


The 1967 Public Service Employment Act also 
contains blanket restrictions against partisan 
political activities by public servants. And, as many 
of you know, these prohibitions were struck down in 
1988 in the Federal Court under the Charter of 
Rights and Freedoms. The court agreed that it was 
important that there be a non-political, objective 
Public Service, but argued that the existing statute 
did not find the right balance between that need and 
the needs of individual public servants to exercise 
their political rights. You, as Members of 
Parliament, will probably be engaged in finding that 
correct balance. 


"D0 


Another cornerstone of Public Service 
operations which is less well-known publicly is the 
regime governing conflict of interest and the post- 
employment code for public servants. This is much 
misunderstood. The principles are fairly clear: 
employees shall perform their official duties and 
arrange their private affairs in such a manner that 
public confidence and trust in their integrity, 
objectivity and impartiality are conserved and 
enhanced. They then have an obligation to act in 
a manner that will bear the closest public scrutiny; 
they shall not knowingly take advantage of 
information not available to the public; they shall 
not step out of their official roles and assist private 
entities in their dealings with the government where 
this would confer preferential treatment; they shall 
not have private interests that would be affected 
significantly by government actions in which they 
participate; and they shall not act after they leave 
public office in such a manner as to take advantage 
of their previous office. These are much 
misunderstood, as are the rules relating to 
Ministers. 


What we try to do is to ensure not that people 
can never leave the federal government and take a 
job in the private sector, but that when they do 
leave, there are understandings on both sides about 
the kind of information that they can use, the way in 
which they can use it, whether they can make 
representations back to government or not -- and 
there is usually a one-year cooling off period -- and 
I would argue that a difficult situation is managed 
with as much care as we can. 


Another principle, of course, is the principle of 
bilingualism. The 1969 Official Languages Act and 
its successor which was promulgated in 1988 defines 
a statutory commitment to bilingualism in terms of 
service to the public, language of work and 
equitable representation of the two official language 
groups. 


Another principle is the principle of the 
representatives of the Public Service. It is intended 
that it be broadly representative of the Canadian 
population and this has led over recent years to a 
variety of affirmative action programs to increase 
the presence of various under-represented groups. 


The effects of these programs in some areas 
have been dramatic. For example,the number of 
women in the management group in the Public 
Service has increased from 5.5% to 12.5% over six 
years and we are currently tackling the issue of 
equal pay for work of equal value. 


Finally, the Public Service is decentralized and 
it is a principle of the decentralized Public Service 
that authority should as much as possible be vested 
in the Public Service closest to the client. 


As Members of Parliament, you will 
undoubtedly receive a lot of enquiries about the 
Public Service, for example how to get a job in the 
Public Service. This has been quite a burden for 
Members. You will be pleased to know that the 
Public Service Commission has just produced an 
information kit specifically dealing with this subject 
and it will be coming to you before the end of the 
month. 


Now there are lots of Public Service issues that 
I have not touched on today. There is the question 
of morale in the Public Service which is being hotly 
debated. There is the question of whether we have 
the right balance in our collective bargaining 
policies and legislation. There is the question of 
productivity. There is the question or whether we 
are asking too much of too few or whether it is the 
other way around. These debates too will engage 
you in the months to come. 
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Questions and Answers 


Mr. Al Johnson (Calgary-North) Mr. Manion, 
I would like to ask a question. I see you giving sort 
of a perfect description of an imperfect system. 
You start with the principles of neutrality, merit and 
so on. We have heard a lot about how neutral the 
civil service is and then we have heard about how 
that is being challenged in the court and how the 
merit principle is sacrosanct. Overlayered on that 
is affirmative action, women’s rights, bilingualism 
and so on. And I wonder if you are in fact 
describing a system which is evolving, not one which 
is in place, and evolving towards some degree of 
perfection. And I would ask if you think it is going 
to get there. That would be my first question. 


Mr. Manion Let me say that a good part of the 
answer to that lies in understanding. Take the 
question of political rights of public servants. To 
the extent that public servants understand where to 
draw the line, they are able to exercise full political 
rights or as many of them as possible in their 
private capacities without letting that intrude into 
their official capacities. So long as a person dealing 
with unemployment insurance benefits is never seen 
to be easier with people from one political party 
than another, so long as a fisheries inspector is 
never seen as an adherent to a political party and 
therefore probably somebody who is giving benefits 
to that group, fine. It is a question of drawing the 
line. The public servant has to understand where 
the line is and how to manage his activities on both 
sides of it and I think the public and 
parliamentarians have to understand that as well. 


And one of the problems that we have and that 
you are going to have, I suspect soon, is that the 
Federal Court decision took a lot of the certainty 
out. We had an absolute prohibition. Now we have 
a kind of an open period. I must say I am very 
proud of public servants and the way they have 
managed their behaviour and their relationships 
during this period. But there is no doubt we will 
have problems and there is a need to define how 
they should be dealt with. 


I think we are evolving. I think we are evolving 
from a Public Service where there was always 
somebody to say here are the rules, here are the 
parameters: life was simple; communications were 
slow; we had long reaction times. We are evolving 
in a situation where things are much more in flux, 
much more hectic. Reactions have to be much 


quicker. And therefore we cannot rely on a rigid 
hierarchical structure and very rigid sets of 
prescriptions from the centre and the top. You 
need public servants who have a better 
understanding of their environment, a better 
understanding of the participants in the system and 
who would instinctively know how to do the right 
things. This is where I hope the new Management 
Centre is going to play a role helping public 
servants become more professional so they need 
fewer Treasury Board directives and prescriptions. 
So we are evolving. I am not sure it is towards a 
more perfect world. I think it is towards a more 
chaotic one in which greater demands are going to 
be put not only on parliamentarians but on the 
people who serve them. 


Mr. Johnson Thank you. My second question 
is a more specific one on bilingualism. What is the 
process in the Public Service for determining, first 
of all, what level of bilingualism is required in a 
certain job and secondly, which applicants of either 
mother tongue are qualified. 


Let me give you an example. As you know, I 
come from Alberta and the perception among many 
people in Alberta is that there are two standards. 
If a person has French as their mother tongue and 
they speak some English, they are considered to be 
bilingual but if a person has English as their mother 
tongue and they speak some French, they are 
considered to be unilingual. 


I do not want to get into the politics of that. I 
just want to know about the present methods of 
determining in the civil service the level of 
bilingualism that is required and the measure that 
is then applied to the applicant. 


Mr. Manion This is a complex subject and I 
will deal with part of it as simply and quickly as I 
can. Whether a public servant in a particular 
position needs to be bilingual and the degree of 
language skills should be determined by the nature 
of the job. This means that there are certain kinds 
of jobs requiring higher skills in both official 
languages, jobs dealing with the travelling public, 
jobs in the National Capital Region, jobs dealing 
with Parliament. As a result, we have a system in 
which as jobs are set up, the manager responsible 
for the job has to say what language skills are 
required. 


There are some jobs where the requirements are 
such that the individual must be fully proficient 
from day one. So these are bilingual imperative 
jobs. Somebody has to be hired who can work in 
both languages right away. For example, if you are 
hiring an intensive care nurse for a veterans hospital 
in Quebec, you do not want a nurse who is not 
going to understand what the patient is saying 
during the six months or so it might take to get up 
to the language speed. On the other hand, if you 
are hiring an employee in the National Capital 
Region who may have to deal with both languages, 
say, in written form, you can make arrangements to 
cover off the language needs while that person 
learns the other language at government expense. 


And of course there are degrees of language 
skills. It may be that all you need to do is to equip 
your receptionist with 25 words so the receptionist 
can say: "Bonjour. Attendez un instant pendant que 
je vais chercher monsieur Untel qui est bilingue". 
If that is all you need, fine, but you will have to 
have somebody who can come to the phone and 
speak the language. In a lot of our centres across 
the country, there is one person in the office, and a 
backup, who can handle the other official language. 


In a place like the National Capital Region, it 
is much more complex and we must have a lot of 
people who are functionally bilingual. As more 
people become functionally bilingual, the capacity 
to manage a bilingual institution is easier. For 
example, if there is one person in a senior 
management team who is unilingual, there is 
tendency for all of the discussions of the team to 
be in one language. We cannot afford to have 
translation facilities in every management 
committee. As soon as that last manager picks up 
enough of the other language to at least understand 
what is being said, then you can shift to a 
completely different way of doing business. People 
can speak in whichever language they feel 
comfortable for them and the other person can 
respond in their preferred language. That is a very 
constructive development. 


Have I covered enough of the territory? 


Mr. Johnson I was asking about the specific 
procedure. You have described the categories but 
who makes the decision as to what job is what 
category and how are the tests of competence for 
entry into the civil service positions applied. How 
do we determine whether this person is bilingual 
enough? 
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Mr. Manion The manager who is responsible 
for the job has to identify what the language 
requirements of the job are just as he or she 
identifies the security requirements. And then in 
selecting somebody the Public Service Commission 
or whoever is doing the selection on delegated 
authority from the Public Service Commission has 
to arrange for a test and there are various levels. 


I will not go into the definitions of the levels 
but, for example, you might have a level B which is 
a kind of a journeyman ability to receive and send 
in the second language. Or you might have a level 
C which is a more highly skilled capacity to write, 
read, speak and understand. But these tests are 
quite well developed. They are very sophisticated. 
They are probably as good as exist anywhere in the 
world and also they are a source of constant to-ing 
and fro-ing with our unions which are quite vigilant 
in this matter. 
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Observations and Closing of the Session 


Robert Marleau 


Parliamentary reform, which you heard me 
speak about rather enthusiastically at the procedural 
seminar, Will bring Members and public servants 
much closer than ever before with opportunities for 
contributions to the public good that in my view 
certainly will be unique in the context of the 
Canadian political and parliamentary history. And 
there already have been examples which I pointed 
to. An important one is the External Affairs 
Committee with Mr. Winegard on Overseas 
Development Assistance, and with the Minister and 
the department who, under the umbrella of reform, 
tackled the whole issue of ODA and we ended up 
with a unanimous report, a blueprint for the 
department to some degree, and an agenda for the 
future. 


Unfortunately, the press does not really latch 
onto those. The more difficult experiments with 
reform are often focused on. I trust that you as 
Members will experience very early on the benefits 
of what reform is offering to the ministry, the 
House of Commons and its membership, and the 
Public Service and that we will work hand in hand 
towards the common objective that the Constitution 
has imposed upon us all. 


Once again, thank you Mr. Manion. I know the 
time and effort that have gone into planning and 
preparing this session. I have only attended part of 
it but I have learned something. I trust that 
Members leave with more than when they came, 
and hope this is just the beginning of a series. 


Mr. Manion: You have touched on a question 
that I wanted to leave with you that has been raised 
by several Members of Parliament. These 
presentations are useful as a general background 
but there are some specific issues that some 
members would like to explore. For example, the 
main estimates which are a very complex business 
will be tabled shortly. It has been suggested that it 
might be useful to have, say, an hour’s presentation 
not on these new estimates but the estimates as sort 
of a generic instrument and process and how 
individual members can find their way through them 
and use them effectively as a tool. I said I would 
pass that on to you and if invited, we would be 
happy to assist. 


Also may I reiterate that it has been an honour 
to be asked to join you today. The Centre for 
Management Development looks forward to a very 
close and constructive relationship with 
Parliamentarians. 
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Introduction 


Robert Marleau 


This briefing session on the Estimates, that 
process by which the government obtains moneys 
for program expenditures, has been organized as a 
follow-up session to the one on the systems of 
government which was also provided to some of you 
by the Canadian Centre for Management 
Development. As a matter of fact, at that first 
session, following discussions with Mr. John 
Manion, it would appear that some members 
expressed an interest in getting a detailed briefing 
on the Estimates process. Speaker Fraser therefore 
extended the invitation and was pleased to make the 
arrangements. On his behalf, since he could not be 
here this morning, I welcome you to this briefing 
session on the Estimates. 


I would like to make some opening remarks on 
the supply process. Those of you who followed the 
cogent points of order of Mr. Milliken over the last 
couple of weeks have had an opportunity to review 
the fundamentals of supply, but little has been said 
about the review of the Estimates in detail. It will, 
therefore, be possible this morning to take note of 
the comments relating to this aspect. 


I would like to give you a Clerk’s overview of 
supply to situate you as members in 1989, as to 
where we have come from and the long road ahead. 
The last major reform in supply was in 1968. Prior 
to this, all of the Estimates, essentially the Blue 
Book as it is now known, were referred to a 
Committee of Supply, which was a Committee of 
the Whole House. Last week we saw how a 
Committee of the Whole House addressed the 
details of the first Appropriation Bill. Each one of 
those Estimates was studied in Committee of the 
Whole, resulting, as it still exists in many of our 
provincial legislatures such as Manitoba and 
Nova Scotia, in an interminable review of the 
Estimates in Committee of the Whole. This 
process, however, ties up the House in committee 
while other legislation waits. 


In 1968, the Committee of Supply was 
abolished and the standing committees of the House 
were given the power to review Estimates. 
Individual mandates were given to all of the 


standing committees, as was the case on May 1. As 
well we established a Miscellaneous Estimates 
Committee to examine Estimates which did not 
apply specifically to a government department or 
government sort of envelope of programs. 


Subsequent to that, Speaker Lamoureux in 1971 
made a crucial ruling as the new supply procedures 
were being tested. After some of the more 
energetic committee clerks and a few enterprising 
chairmen decided that they would experiment with 
the supply process by making formal 
recommendations to the House on the Estimates 
they were reviewing, Speaker Lamoureux ruled that 
only the old powers of the Committee of Supply had 
been transferred to the committees; that is, adopt 
the Estimates, reduce them or reject them, but not 
increase nor reallocate them. You are bound by the 
Governor General’s direction in terms of where 
those moneys are to be spent. However your right 
to refuse supply is absolute; as is your right to 
reduce it. 


In the last 20 years -- I am using the McGrath 
committee of 1985 as a lever and I am rounding out 
figures -- of all the billions of dollars of Estimates 
that have gone through committee, my recollection 
is that only one department was reduced by $1,000. 
I believe it was Indian Affairs in the late 1970s. 

To my knowledge there was only one item in 
the Estimates that was voted down which was a 
small administrative item related to a ministerial 
office as a protest against the minister. The item 
was reinstated in the House on final supply. 


If we consider the review of the supply on the 
House of Commons side as being a necessary and 
ancient role, the actual results might be qualified as 
being somewhat dismal in terms of effect. The 
success of the review process lies more in the 
possibility for committees to look at the details of 
supply. The last 20 years have shown that review 
has been far more issue oriented than supply 
oriented. 


It may be just as important to get the Deputy 
Minister of Agriculture before the committee and 


explain the dismal state of the water chestnut trees 
on Vancouver Island in May 1978 as it might be to 
review a whole expenditure program, say, on the 
purchase of nuclear powered submarines, (one item 
which you will not see in the Estimates this year). 


In the context of what has been done in the 
public service on the part of government, an 
initiative begun by Don Johnston when he was in 
Treasury Board, followed up by Messrs Gray and 
de Cotret, led to a new way of presenting the 
Estimates. There has been a positive reform in 
providing the House and members with more access 
to information in the context of supply. It is the 
new form the Estimates have taken since 
approximately 1980-81 when the process was started. 
I believe this to be a very useful reform. There has 
been, however, a bit of information overload and I 
think Andrew Macdonald will remember a session 
where this subject was brought up in the early 
1980s. I saw the expanded information coming into 
the very same type funnel. Unfortunately, your time 
and power in the context of committees are limited. 
An absolute review of supply is impossible. 


I do not believe that the House, during the 
1985 reforms, has addressed the way it treats supply. 
This will probably be the next subject of the big 
reform which will occur during the next 10 years or 
the next decade. The House will have to address 
how it treats supply, how it effectively reviews it and 
what is the new modern role the Member of 
Parliament will play in the review of the Estimates. 


I think the above is sufficiently clear. What will 
follow will give you some very detailed inside 
information as to how to approach what appears to 
be a very complex document. But after you have 
thumbed through it and with a little bit of direction, 
you will find that it contains a myriad of information 
that you will use, not only while the Estimates are 
before the committee but as reference points that, 
as members, you may be following up. 
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The Supply Cycle and the Estimates Process 


Allan J. Darling 


I feel somewhat intimidated being in front of 
a group of Members of Parliament to explain what 
happens in Parliament in a process that, by history 
and tradition, goes back over many centuries. 


I was quite interested in reading and in noting 
the way in which the Speaker last Tuesday 
approached his commentary on the question of 
privilege that had been raised by one of your 
members at the beginning of this session. In 
particular, I was struck by the way in which he tried 
to explain the process of supply in a manner that 
would make sense to the ordinary Canadian, who 
was not familiar with the institution and process of 
Parliament. 


Because supply, while rooted in history and 
founded on many traditions, is fundamentally the 
process by which the Executive presents to the 
House of Commons its proposals for expenditures 
in the course of a fiscal year, and subsequently the 
process by which the House proceeds to authorize 
the Executive to proceed with those expenditures. 
In essence, that is what we are talking about. 


What I would like to do this morning, is briefly 
touch upon the nature of the documents that are 
presented to the House by the Executive and then 
discuss the timetable established in your standing 
orders which deal with the material contained in the 
documents and from that proceed to the approval of 
an Appropriation Act. I would also like to deal 
with the substance of the material that the 
committees and the House deal with during the 
supply process period. 


No expenditures can be made by the 
government without Parliament's 
authority. (Financial 
Administration Act, Section 26 and 
Constitution Act, Section 53). 
Parliamentary authority is normally 
obtained in one of two ways: 
(l) throughstatutorylegistation, 

or 
(2) through an 

appropniation act. 
Special governor general warrants 
may be used when Parliament is not 
insession (Financial Administration 
Act, Section 30). 
Supply process focuses on the 
annual appropriation bills. 
The Estimates are presented to 
Parliament to support the 
appropriation bills. Forecasts on 
statutory requirements are included 
in the Estimates for information 
purposes only. 


annual 


In 1989-90 Main Estimates 
BILLIONS OF 
DOLLARS 


88 
43 
131 


Statutory expenditures 
Annual appropriations 
TOTAL 


My departure point for the presentation this 
morning is a very fundamental and simple principle; 
that the Executive is not authorized to expend any 
funds unless Parliament has given its approval. 
This is a principle which lies within Constitution 


Act, and is provided for in the Financial 
Administration Act, Section 26. 
Parliament normally gives that authority 


through the process of a statute which authorizes 
ongoing, continuous expenditure or through an 
annual Appropriation Act which gives an authority 
to spend for a limited period of time, in practice 12 
months. 

There is a third process that Parliament has 
delegated to the Executive in the Financial 


Administration Act, Section 30, in order to use 
special Governor General’s warrants when 
Parliament is not in sitting. 


The process that is used in the House to 
approve supply focuses on several Appropriation 
Acts. I will deal later on with the nature of these 
Acts. I would simply note at this point they are 
different than any other act that is introduced in the 
House and the manner in which the House deals 
with them. The House has established special rules 
to expedite the process of supply, relating to the 
comments that Mr. Marleau just made, and I will 
comment on that in a few moments. 


The basis of the Appropriation Act, however, 
is the information that is provided to you in the 
estimate documents, and in particular Part II of the 
Estimates which provides the summary of each 
department’s expenditure plan and also provides a 
summary of each vote that will subsequently appear 
in the Appropriation Act. 


In terms of structure of the Estimates what we 
are dealing with is approximately 67% of the 
expenditures on an annual basis which are 
authorized by statute and are therefore not included 
in an Appropriation Act. The remaining 33% is 
authorized through particular votes. 


The Estimates documentation 


The purpose of this documentation is to 
provide detailed information to support the 
government’s appropriation bill. 


The documents are presented in a descending 
order of aggregation: 
- part I, the government expenditure plan 
- part IT, the Main Estimates (the 
traditional "Blue book"). 
- part II, the departmental expenditure 
plans. 

(There are 84 separate part III volumes in 1989-90 
The primary focus of the Estimates is on a 
purpose orientation. Expenditures are 
presented in terms of the outputs being 
provided rather than the inputs being bought. 
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Part I - The government expenditure plan 


Provides 
Spending. 
Highlights the spending patterns from year to 
year. 

Identifies the areas of major growth or 
reduction. 

Provides information on the composition of 


an overview of government 


the expenditure plan: 
(1) by sector (e.g. defence, 


social 
programs, natural resource based 
programs, etc.) 

(2) by type of payment (e.g. transfer 
payments to persons, transfer 
payments to other levels of 
government, operating and capital 
expenditures, etc). 


Part IT - Main Estimates 


This volume is intended primarily 
to support the annual appropriation 
bill. 

Part IT is organized by Ministry (i.e. 
all departments and agencies 
reporting to a single minister are 

grouped together). 

Each department and agency is 
divided into programs (in some 
instances the entire department is 
one program). Each program is 
sub-divided into a number of 
activities. 

Part II provides for each program: 
-the program’s objective 
-description of each activity 
-proposed expenditures by activity and 
type of payment (operating, capital 
and transfer payments) 

-a listing of all proposed grants and 
contributions 

-person-years by activity. 


Part III - Department expenditure plan 


Separate volume for each department 
.Description in detail of each of the 
department’s programs including: 

-its underlying objectives 

-its legal mandate 

-how various activities contribute 

to these objectives 


-results expected 
-information on the program’s 
organization and operation 
. The volumes are structured on a modular 
basis with increasing levels of detail 
and extensive cross-referencing. 


To put in perspective the terms of 
documentation that is presented, you will recall that 
Mr. de Cotret tabled in the House of Commons 
Part I and Part II of the Estimates and on behalf of 
all of his ministerial colleagues, Part III. Part III 
represents ministerial documents relating to each 
department. 


Part I is asummary document of the fiscal plan 
and I have just explained Part II briefly. Mr. 
Macdonald will explain the content of Part HI in 
more detail. 


Structure of votes 


In general there is one vote for each program. 
However, as an added dimension of 


parliamentary control, separate votes are 
established within a program for capital and 
grants and contributions if either of these 
types of payments exceeds $5 million. 


Departments require parliamentary approval 
to transfer funds between votes. 

Through the appropriation act Parliament 
provides funds to departments on the basis 
of votes. In the 1989-90 Main Estimates there 
were 241 separate votes. 


When an Appropriation Act is introduced into 
Parliament, it contains specific votes. And there is 
a logic to the structure of those votes (that again 
has been approved by Parliament -- it was approved 
in 1971 --) and that is that in general we organize 
the votes by a particular program and it is a 
principle of one vote, one program. However, if the 
amount of spending in that program for capital 
expenditures or for grants and contributions exceeds 


Soo" 


$5 million, then we structure a separate vote for the 
capital component of the program and a separate 
vote for the grants and contributions component of 
that program. But if the amounts are less than that, 
then all three elements appear in one vote, 
traditionally Vote 1 of any government department. 
If it is capital, it is traditionally Vote S. If it is 
grants and contributions, it is traditionally Vote 10. 
But those number sequences may vary because of 
the way we structure votes by ministry. 


A critical point is that only Parliament can 
authorize the transfer of money between votes so 
that if the Executive decides that it wants to change 
the manner in which the expenditures take place in 
the course of a year, or to increase the capital, or 
reduce the operations or vice-versa, if the amounts 
are included in separate votes, the Executive must 
go back to Parliament with a supplementary 
estimate to transfer the funds between those votes, 
even though there is no total increase in the 
expenditure plan for that particular program. 


I would also note that in 1989-90, as seen in 
this structure, there are 241 separate votes in the 
Appropriation Act that will be presented to you for 
approval. 


Estimates 


By program, includes information on: 
-vote wordings 

-explanation of requirement 

-objects of expenditure 

-transfer payments 

-person-years 

-major capital projects 


Provides authorities for: 

-vote transfers 

-new programs 

-rephasing of existing programs 

-debt writeoffs 

-adjustment of financial transactions 


Let us now proceed with Supplementary 
Estimates. In addition to the Main Estimates, you 
will receive documents each year relating to 
Supplementary Estimates. These tend to be less 
complex. They are included in a single document. 
You do not have the comprehensive details 
outlined in the Main Estimates and the reason for 
that is that by their nature, they are intended to 
supplement the programs that have been included 
in the Main Estimates. 


In the Supplementary Estimates information, 
however, we do include information of the vote 
wordings, the reason for the change in 
requirements, objects of expenditure, etc., in 
addition to moving funds between votes. It is 
possible to include expenditure proposals for new 
programs that are being launched in the course of 
the year, or the rephasing of expenditure patterns 
within existing programs. 


We also include in Supplementary Estimates 
miscellaneous types of financial transactions 
affecting the accounts of Canada, which require 
Parliament’s approval, in particular the writing off 
of debts and the adjustment of valuations in certain 
budgetary accounts or capital accounts of Crown 
corporations. 


Parliament has established a particular process 
in its rules for dealing with the approval of the 
expenditure plans of the government. 


Mr. Marleau referred to the changes that took 
place during the period 1968 to 1971, when the 
process moved off the floor of the House of 
Commons and into committees. He also made the 
point that the House does not have the power to 
increase an expenditure proposal. It does have the 
power to reduce an expenditure or recommend to 
the House that an expenditure be reduced or that 
an expenditure pattern be changed or deleted. 
There have been instances where that has been 
agreed. 


However, and I think this is a significant point, 
the approval of expenditures is for the government 
a question of confidence, and the supply procedure 
that is laid down in the House of Commons 
illustrates graphically the nature of that confidence 
by providing the House with a number of allotted 
days on which the opposition may choose to raise 
the topic of their choice to have debated on the 
floor of the House of Commons. 


I would like to come to that in a moment, 
because it is critical to the nature of approval of the 
expenditure plan. 
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Parliamentary supply calendar 
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The standing orders (8l and 82) establish three supply periods during the year: 


Main Estimates 


On or before 
March I 


Last allotted day in 
the supply period 
ending March 26 


March through May 


Not later than 
May 31 


Last allotted day in 
the current supply 
period ending June 30 


(l) April to June 
(2) July to December, and 
(3) January to March 


Main Estimates for the upcoming fiscal year are tabled in the 
House and referred to standing committees. 


The House considers an appropriation act for interim supply 
for the fiscal year commencing April I. 


The respective standing committees review specific departmental 
Main Estimates calling on ministers and officials to appear as 
witnesses. 


The standing committees report, or are deemed to have 
reported, back to the House (the opposition may extend this 
date for the consideration of the Main Estimates of one 
department). 


The House considers an appropriation act for full supply for 
the Main Estimates of the fiscal year. 


But first let me deal with the procedures that 
are established in your Standing Orders, and 
particularly Standing Orders 81 and 82. The House 
has established three supply periods. The first 
period is April to June, the second July to 
December, and the third January to March. 


Between April and June, the House deals with 
the Main Estimates. In the next two periods, you 
will normally have before you Supplementary 
Estimates. You may, in the course of any of these 
three periods, have more than one set of 
Supplementary __ Estimates. If there are 
Supplementary Estimates tabled in the period April 
to June, after the government has tabled its Main 
Estimates, they are dealt with on the same 
timetable and same sequencing of process that is 
followed for approval of the Main Estimates, and 
the reason for that is the House has established a 
specific procedure for approval of the spending plan 
of the government. 


The normal procedure is that on or before 
March 1, the government tables its Main Estimates. 
Let me point out that the relationship of the budget 
and the Main Estimates is a question of managerial 
choice on the part of the government. 


Prior to 1984, there was not a pattern of 
relationship that was consistent and quite frequently 
the budget followed the tabling of the Main 
Estimates. But the government in 1984 expressed 
its wish to have a budget in February, followed by 
the Main Estimates. That pattern of presenting the 
total spending plan, the total revenue plan and then 
the details of the expenditure has been followed 
since. 


Once the Main Estimates are tabled, on or 
before March 1, there is a requirement to give 
interim spending authority for the government to 
proceed with spending during the period that the 
House is reviewing the expenditure plan. The rules 
provide that on or before March 26, the House will 
approve an Interim Supply Bill. 


In the period until May 31, the various 
committees of the House go into a detailed review 
of the expenditures of each department. That is 
done with the minister responsible and his officials. 


The House rules provide that not later than 
May 31, all of the committees will have either 
reported or be deemed to have reported their 
Estimates back to the House. The rules also 
provide, however, that the opposition may choose 
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one department whose expenditures are to be 
reviewed for a longer period of time, and to report 
the expenditures of that department to the House 
on a day not later than 10 days after 31 May. 


The purpose of that change, which was 
introduced in 1985, was to give the House an 
opportunity to debate in Committee of the Whole 
House, the expenditure plans or the programming 
activities of a department of their choice. But due 
to lack of time we can only look at one department. 
But the rule provides that any department could be 
subjected to that process. It is not for the 
government to determine, it is for the Opposition. 


The House also deals with an Appropriation 
Act on a date that is fixed not later than June 30. 
I will come back to that date when I deal with the 
allotted days. 


Supplementary Estimates 


November-Supplementary Estimates are 
tabled in the house and 

referred to standing 

committees. 


Last allotted-House considers 

day in supply appropriation act for period 
ending supplementary Estimates. 
December 10 


February-Final supplementary 
Estimates tabled in the 

house and referred to 
standing committees. 


Last allotted-House considers day in supply 
appropriation act for final 

period ending supplementary Estimates. 
March 26 


We normally provide supplementary Estimates 
to the House approximately three weeks before the 
last allotted supply period on December 10 and 
three weeks before the last allotted supply period on 
March 26. 


Unlike the process of dealing with Main 
Estimates, there is no fixed schedule in the House 
rules as to the time the government should allow 
the House to review supplementary Estimates. By 
practice we try to present these to the House at 


least three weeks before the end of the supply 
period. By their nature, being supplementary 
Estimates, we try to keep them open as long as 
possible to ensure that all of the changes in 
spending up to the last possible moment are 
presented to the House for its approval. 


The Appropriation Bill for supplementary 
Estimates is dealt with in exactly the same way as 
the Appropriation Bill for Main Estimates. That 
occurs on or before 26 March and 10 December. 
An Appropriation Bill is introduced into the House. 
I will deal with that process in just a moment. 


1989-90 supply process 


Since the 1989-90 Main Estimates were not 
tabled by March |, a special timetable had to 
be established for this year. This timetable 
was approved by the house on April 4. 
April 28 - Main Estimates tabled and 
referred to standing 
committees. 

May 4 - House approved interim 
supply bill. 


May through - Standing committees to review 
September department’s Main Estimates. 


By Sept. 27 -Standing committees to 
report, or will be deemed 
to have reported, back to the 
house on their review of Main 
Estimates. 


October S - 


The house to consider full 
supply for Main Estimates. 


Because the House did not sit until 3 April this 
year it therefore missed the March 1 date on which 
the government should have tabled its Main 
Estimates, as well as the timetable set out in the 
Standing Orders to deal with those. It was, 
therefore, necessary to establish a new timetable to 
deal with the Main Estimates of this fiscal year. 
The agreement which was reached through 
negotiation with the House Leaders of all parties 
was the timetable that is before you. 
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Allotted days 
(Also called opposition days) 


In the normal supply process, there 
are 25 allotted days which are 
allocated as follows: 


SUPPLY PERIOD 
April to June 

July to December 
January to March 


NO. OF DAYS 
10 
6 
9 
25 


J 


Opposition must provide 24 hours 
written notice of the opposition 
motion on an allotted day. Motions 
may relate to any topic. 


Opposition is allowed up to 4 
votable motions in each supply 
period and up to 8 votable motions 
for all 3 supply periods together. 


I have mentioned the question of Opposition 
Days, or Allotted Days as they are formally called 
in the Rules. In this supply period, there are 
specific days provided for: ten in April to June; six 
in July to December; nine in January to March. 
The Opposition is allowed up to four votable 
motions in each supply period, and a total of eight 
during the course of the three supply periods 
combined. 


That procedure and process go back to the 
foundation of Parliament’s approval of Main and 
Supplementary Estimates of all spending. The 
approval of expenditure is a question of confidence 
in the government, and the process of choosing 
votable days is a method of expressing confidence, 
or no confidence in the government. The 
government must submit itself to that procedure, 
and the government is not able to determine what 
will be voted on those days. It is the choice of the 
Opposition parties who are required to give 24 
hours notice. 


Once the Opposition Days have been exhausted, 
that is the deadline date of the supply periods. The 
House is then asked to approve the Appropriation 
Act. That approval takes place on the last allotted 
Supply Day in each of those three periods. 


House of Commons 


Supply procedures 


48 hours before last 
allotted day in 
period 


24 hours before last 
allotted day in supply 
period 


On last allotted day 
of supply period 


government provides written notice of motion to concur in supply. 


opposition advises of any motion to oppose any item related to the supply 
bill and provides notice of motion on allotted day. 


house debates opposition motion. 


at 15 minutes before adjournment the speaker interrupts the proceedings 
and terminates the debate (guillotine procedure). 


the house then considers opposed items (if any). 


the bill then receives 3 readings including consideration by the committee 


of the whole before passage. 


the bill is then referred to the senate for approval and, subsequently, royal assent. 


By virtue of this procedure, 48 hours prior to 
the last allotted supply day, the government provides 
written notice of its motion to concur in supply. 
This motion is the first time that the House sees the 
actual content of the proposed Appropriation Act. 


Twenty four hours prior to the last alloted 
Supply day, the Opposition indicates its position 
with respect to the subject of debate it wishes to 
have take place on the last allotted Supply Day. 


On that allotted Supply Day, 15 minutes before 
the end of the day, the Speaker will interrupt all 
proceedings, and proceed with the disposal of the 
Opposition motion, and then the disposal of the 
Appropriation Act. 


This is the process which differs from the 
normal process for other acts of Parliament. The 
Supply Bill, the Appropriation Act, is given first 
reading, second reading before going to the 
Committee of the Whole which reports, and third 
reading. All this takes place following the Speaker’s 
interruption of the proceedings 15 minutes before 
the House adjourns. 


Each of those stages is votable, without being 
debatable, as the rules must be respected at that 
point in time. 


Subsequently the bill has to be referred to the 
Senate which is not bound by any of these 
considerations. It disposes of this bill according to 
its own procedures and processes. 


Once the Senate has approved it, Royal Assent 
is given, and only then is the government able to 
proceed with the total spending. 


In a normal year during the March supply 
period, you would be asked to approve an interim 
supply bill for the first three months of the fiscal 
year based on the Main Estimates and on the same 
day at the same time you will be asked to approve 
a separate Appropriation Act, with respect to the 
supplementary Estimates tabled for the fiscal year 
that is then concluding. You are dealing at that 
point in time with two bills, which relate to two 
separate fiscal years. 
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House of Commons 
Supply Procedures 
‘After 10:00 P.M. Procedure) 


48 hours before last Government provides written notice of motion to concur in main 
allotted day in Estimates. 
June 30 supply period 


On last allotted day Opposition provides written notice to oppose any item in the 

of June 30 - full Estimates. 

bill - at 10:00 p.m., speaker interrupts proceedings and disposes of all supply 
motions before the house. 


the House then consider any opposed items (if any). 


the bill then receives 3 readings including consideration by the committee 
of the whole before passage. 


the bill is then referred to the senate for approval and, subsequently, royal assent. 


There is a separate procedure provided for in the Parliamentary review of expenditures 
rules for the approval of the Main Estimates 
Appropriation Act. In brief, when dealing with 
Main Estimates, the House sits until 10 p.m. on the November  - Public accounts for the fiscal 
last allotted day. Normally the House recesses at year ending the previous 
6 p.m. On that particular day it sits until 10 p.m. March 31 are tabled in the 

house and referred to the 
The House proceeds to debate the Opposition public accounts committee for 


motion previously tabled. Should the House decide review. 
to terminate debate on that motion before 10 p.m., 
it may then proceed to deal with items in the 
Estimates the same day. In other words, there is a November  - the auditor general’s report 
flexibility built into the process on the last allotted for the fiscal year ending the 
day in the June supply period. previous March 31 is tabled 

in the house and referred to 

the public accounts committee 

for review. 


Parliament’s review of expenditures does not 
stop with the approval process. You subsequently 
receive in Parliament the Public Accounts reporting 
on the previous year’s expenditures and the report 
of the Auditor General. Through the Public 
Accounts Committee, Parliament also has the 
opportunity to review the manner in which 
expenditures took place. There is an entirely 
separate procedure which I do not intend to touch 
on in this presentation. Perhaps I could ask Mr. 
Macdonald to deal with the Part III of the 
estimates. 


Part II of the Estimates 


Andrew Macdonald 


The Reform of the Estimates resulted from one 
of a series of recommendations made by the Royal 
Commission on Financial Management and 
Accountability concerning the accountability of 
government to Parliament, for the expenditure of 
resources previously approved by Parliament. This 
concern over accountability had also been expressed 
by the Auditor General in his 1976 Report which 
had stated that both Parliament and Government 
had lost, or were close to losing, effective control 
over the public purse. These recommendations 
were translated into specifics in the PAC’s report of 
March 23, 1979 which called for a radical reform of 
the Estimates document, then known as the Blue 
Book, and established the concept of a three-part 
Estimates. 


The Office of the Comptroller General of 
Canada was specifically charged with the 
responsibility of effecting this Reform of the 
Estimates, and over a period of about five years 
starting with the 1980-81 fiscal year, the structure, 
presentation and content as you see it now, was 
developed, implemented and refined. 


What Parliament receives in the form of the 
Estimates documents represents the culmination of 
the planning and decision-making of both Ministers 
and their departments and Cabinet committees, 
taking into account the fiscal and budgetary 
considerations of the Department of Finance. In 
this context, the Estimates are not used as an 
advocacy document to present a department’s case 
to Parliament. 


Parts I - II 


. General purpose documents 


Government-wide analyses 


Summary information on policy 
sectors/departments/programs and 
appropriations 


Part IIT 


In support of appropriations in Part 
I 


Primarily intended for standing 
committee 


Detailed information on 
departments and their programs. 


Before the Reform of the Estimates project, 
Estimates information to Parliament was confined 
to a single and very bulky document known as the 
Blue Book. Although this document was several 
inches thick and contained hundreds of pages of 
information by Ministry, Department and Agency, 
this financial data was highly summarized and 
provided no information on resource justification 
and application, program performance or program 
context. 


The major purpose of this Blue Book was to 
formally convey the wording and amounts of items, 
referred to as votes, which Parliament is asked to 
approve through Appropriation Acts, as well as 
other items of a statutory nature for which the 
required expenditures have already been approved 
through existing legislation and are included only 
for information purposes. When these items are 
included in an Appropriation Act, they form the 
governing conditions under which expenditures may 
be made. 


Under the new three-part system, Part I of the 
Estimates is known as the Government Expenditure 
Plan and provides Parliament with an overview of 
the government’s spending Estimates in the context 
of the overall expenditure framework as set out in 
the Budget presented by the Minister of Finance. 
There are several chapters in this document dealing 
with such items as: an overview of the expenditure 
plan, together with historical trends in total 
spending; kinds of expenditures by certain groupings 


of programs and departments; an analysis of 
expenditures by type of payment such as transfer 
payments, public debt charges, and payments to 
Crown Corporations; and an overview of loans, 
investments, and advances. 

Part II of the Estimates still serves its original 
purpose of classifying spending according to 
ministries and programs, and contains the proposed 
vote wording on the conditions governing spending 
which Parliament will be asked to approve. Part II 
supports the legal appropriation document (the 
Appropriation Act) on which Parliament votes. 
However, it should be noted that much of the 
summary-type financial information formerly 
contained in the "old" version of the Blue Book, has 
been transferred to the Part III of the Estimates. 


Part Ill 


Comprehensive report to Parliament 


.primanily for standing committees 


.available to all members of Parliament 


Focus on results and resources 
.explanation of operations 
.plans and performance 


justification of resources 


Accountability 


Part III of the Estimates, of which there are 86 
separate documents for 1990-91, consists of an 
expenditure plan for each of the departmental 
programs outlined in Part II. It contains sufficient 
background information to provide a_ basic 
understanding of each program as well as details of 
planned and prior years’ actual results, related 
expenditures and other performance data useful in 
justifying resource requirements. As such, Part III 
serves both as a planning document and an 
accountability document. Although originally 
intended to serve MPs on standing committees, 
these documents are used extensively by the media, 
academia, libraries, special interest groups, and 
departments and agencies themselves. In plain 
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language, we as bureaucrats try to tell people what 
it is the programs are doing. Are there targets 
which should be discussed? Are there outputs, 
results, and accomplishments that you should know 
about? How many fisheries inspections are going 
to be done in Atlantic Canada? What is the likely 
volume of traffic going to be at Pearson Airport? 
How much is it all going to cost? Part III brings it 
all together and links what we are trying to do, and 
how much it is going to cost. 


Finally, the Part IIIs establish a basis for 
accountability. If we say, for example, that for $4 
million we will produce 2,000 of whatever it is this 
program is going to do, then when that period is 
over, we come back to you with the results on an 
exception basis, and tell you how we did against the 
2,000 that we said earlier, and how much it cost. 
There is, therefore, an aspect of accountability built 
into the Estimates. It is a useful way of assessing 
the track record. If people always miss on their 
forecasts, you might want to question it a little bit 
the next time. If they are off by as much as 40%, 
you may want to ask about it in committee. 


I mentioned earlier that we cover 86 departments 
and agency. A separate Part III is prepared for 
every department and agencies designated as 
departments in the FAA. Crown Corporations do 
not prepare a Part III. Instead they table a 
Corporate Plan in Parliament each year and an 
Annual Report as do public corporations. They also 
report financial results in Volume III of the Public 
Accounts. 


Part Ill: Structure of document 


Structure of document 


detailed 
modular 


standardized, yet flexible 


A reference document, Part III is not intended to 
be read from front to back. It presents information 
from the general to the more detailed with cross- 
referencing to more elaborate information 
elsewhere in the document, as well as an index 
making it user-friendly. Because of the varying 
levels of detail, you can do in-depth analysis, obtain 
a quick overview, or read a one-page summary. 


Quite frankly, we face a real dilemma in 
attempting to provide a balance between too much 
and too little information. If we told everything 
about a program, you would get a thick and useless 
document. You would be overrun with information. 
We are constantly trading-off between the amount 
of information available and the manageable length 
of the document. At the same time, we try to retain 
a measure of flexibility because we recognize that 
small programs are not always as complex as big 
ones. 

The document is modular. The basic unit of 
reporting is a program, say, the Income Security 
Program. Some departments have many programs, 
others have only one. Part IIIs are highly 
standardized documents. 


After five years of contraints about the nature 
and structure of the information contained in Part 
III, departments are now allowed to present their 


plans and performance according to their own needs 
and preferences. 


Part III: Contents 
Departmental summary 
Program expenditure plans: 


extracts from Part II of the Estimates 
(and volume II of the public accounts) 


program overview 


analysis by activity 


supplementary information 


Part III always begins with a departmental 
summary when a department has more than one 
program. This summary is followed by an 
expenditure plan for each program in_ the 
department, and each plan starts out with references 
to both Part II of the Estimates and Volume II of 
the Public Accounts. 
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Part III: Department summary 


Purpose 


To provide background information that 
will not be discussed in the individual 
program sections 


Four standard sections 
roles & responsibilities 
departmental organization 
departmental spending plan 


departmental priorities 


Let us look at the departmental summary. 


In departments with several programs such as 
Health and Welfare, we give you several pages that 
describe the department, its roles and 
responsibilities and the milieu in which it operates, 
how it is organized to deliver its programs, what the 
overall spending plan by program is, and what are 
the top priorities. 


Part III: Program expenditure plan 


Extracts -- appropriations 


Convenient reference to applicable 
information from Part II and public 
accounts 


Each program’s expenditure plan begins with a 
Section I called the Program Overview, which 
explains what the program is trying to accomplish. 
It describes plans and progress in achieving the 
objectives, shows the resource requirements, gives 
a forecast for the current year and a view of last 
year’s costs, and explains changes. 


Part III: Prog 


Section I: program overview 


highlights of plans and 
progress in achieving program 
objectives 


summary of financial 


requirements and provision of 
explanations of changes 


background information to 
give a comprehensive overview 
of the program 


summary of major program 
initiatives 


Background information is also provided about 
the purpose and objective of the program. 


Included in the Program Overview is a planning 
perspective which situates the program in terms of 
its problems and the various forces acting on it. If 
you consult the Fisheries & Oceans Program for 
instance, you would find out about the problems 
with the restructuring of the fisheries and the over 
supply of fishing vessels; the nature of union 
relations; international relations; etc. 


This provides a context for discussing the 
program’s major initiatives, including plans, 
priorities, costs, implementation schedules, and any 
other information of interest to MPs. 


Finally, the Program Overview information 
provides on the program’s effectiveness. This is a 
difficult matter to in any aggregated sense, but 
departments are trying very hard. 
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Part III: Program expenditure plan 


Section II: Analysis by activity 


objective 


description 


resource Summaries 


performance information/ 
resource/justification 


If you need more detailed information, about 
anything of particular interest to you, go to Section 
II which is called the Analysis by Activity section. 
An activity is a homogeneous set of actions designed 
to deliver a program. 


For example, in Transport Canada, you will find 
six activities relating to Policy and Coordination, 
the Marine/Canadian Coast Guard, Aviation, 
the Airports Authority, Surface Transportation, 
and Departmental Administration. Each activity 
contains a description of what it is doing, and a 
multi-year resource summary giving the costs for 
each of the activitys major components. In 
addition, each activity provides an account of 
financial performance for the most recently 
completed fiscal year as well as information on the 
performance of the activity as a whole and 
explanations in support of its resource requirements. 
For example, again from Fisheries & Oceans, the 
value of the Pacific salmon landings over the last 30 
years. This information was felt important within 
that particular activity - given its intent. 


In essence, if you are interested in performance, 
in measures of efficiency, in levels of service, you 
will find the information in the Part III at the 
Activity level. 


Part III: program expenditure plan 


Section III: supplementary information 


financial requirements by objects 


personnel requirements 

capital expenditures 

transfer payments 

revenue 

loans, investments and advances 
net cost of program 


other information 


We have a final Section III in the Part III called 
Supplementary Information. This section contains 
all sorts of information that MPs ask for that 
departmental officials or the government feel is 
important to get a better understanding of the 
program. 


There are some standard items, as well as other 
material. For example: the Financial 
Requirements by Object. This is a way of 
identifying the inputs to the program. Also, answers 
can be focused to the following questions: How 
many people are there? What are their average 
salaries? What are the types of goods and services 
needed? What are the capital and transfer 
payments (i.e. grants & contributions) of the 
program? The personnel requirements give you a 
profile of the types of people employed in each 
program. Are they all scientists or executives, or 
are they mostly people in the administrative support 
or technical categories? What is the distribution of 
people within each activity of the program in terms 
of person-years? In other words, what is the labour 
content used to deliver the program? 


Many departments have capital budgets. In some 
departments, such as National Defence or 
Transport, there are special sub-sections within 
Section III which provide additional disclosure 
about their capital programs. 


orig. 


If the department produces any form of revenue, 
the Supplementary Information section will tell you 
about user-fee revenues, whether or not revenues 
are obtained from the sale of goods and services, or 
fines, or if there is a return on investment in certain 
areas. In addition, some programs make loans, 
investments or advances to industry to support 
them. The Part III will tell you about those as well. 


Another piece of standard information found in 
this section is the Net Cost of the Program which 
indicates, in addition to direct program expenditure, 
how many services are provided free which should 
be taken into account when you are looking at the 
program’s total cost. Lastly, there is other 
information that is program-specific. For example, 
Fisheries & Oceans may tell you about the 
number of vessels over a certain size in their fleet. 
They will tell you about the economic and regional 
development agreements that pertain to their 
department. 


Other examples? Let’s look at Health & 
Welfare. You can find out about Canada’s 
international sports ranking over the last three or 
four years as a result of the particular activity in the 
Fitness & Amateur Sport Program. We have 
federal-provincial lottery revenues, and the amount 
of profit that is derived. Mention is made of 
regional testing labs for Health & Welfare Canada’s 
Health Protection Branch, etc. 


Quality of information 
. Department 


- approval by minister and deputy 
minister 


- Internal audit 
. Comptroller General 


adherence to policy and 
guidelines (Treasury Board 
circular 1982-6) 


pre-tabling quality control 
process 


on-going development and 
improvement of plans 


.Auditor General 


- departmental audits 


- government-wide audits 


Before closing, a word about the quality of 
information in Part III. When it was first 
introduced, there was some concern that it would 
become a vehicle for the government to provide 
only the good news to parliamentarians, and that 
there would be little control over it. Procedures 
provide for both the Deputy Minister and the 
Minister to have approved Part III before it is 
printed. Also, the internal audit function within 
departments audits their Part III on a cyclical basis. 
The Auditor General conducted a full review of the 
Part III and reported on findings in his 1988 Report. 
Audit teams also review Part IIIs as part of their 
comprehensive audits of departments. The Office 
of the Comptroller General maintains policy 
guidelines and reviews incoming documents each 
year. This review process includes comments and 
recommendations for improvement which are made 
to departments and agencies. 


Undoubtedly, Parliament has a most important 
stake in the quality of information. The quality of 
the Part III and its use are very much a function of 
the needs of parliamentary committees, as well as 
those of individual ministers and deputy ministers. 
We monitor the use of Part IIIs. We continually 
adjust to meet the needs of Parliamentarians as the 
committees review Estimates. 


These documents are designed for you. If they 
are not used over a period of time, people in 
departments tend to become complacent and pay 
less attention to them. 


We have been trying to respond to your needs 
in Part III, our objective being to have a document 
designed to help you, as members of Standing 
Committees, in the review of departmental 
programs’ Estimates. 
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Questions and Answers 


Mr. Lyle MacWilliam (Okanagan--Shuswap) 
You mentioned in Part III the programs were the 
basic reference point for those documents and I was 
wondering whether or not there is an overall index 
of the programs themselves so that you know which 
document to look up for a particular program. 
Perhaps you could expand on that a little bit. 


Mr. Macdonald Yes, I think probably the best 
place to find that is in Part II of the Estimates. If 
you were to pull it open at any particular 
department, what you would see in Part II is the 
individual programs of that department. But I 
should say that for any given department, although 
the program is the basic reporting unit, they are all 
bound together in Part III. So this is Employment 
& Immigration and will all be together in Part III. 


Mr. MacWilliam Thank you. 


Mr. Macdonald But if you wanted to know how 
many programs exist in the government, Part II is 
what you should be looking at. 


Mr. MacWilliam Part II. Fine. The other 
question I had, Mr. Macdonald, was with regard to 
debating in detail the Estimates in committee. If in 
fact, an individual is not on a particular committee 
but wants to investigate some aspect of the 
Estimates, is there some opportunity to do that 
either by applying to the committee or in the House 
as a whole? I am just wondering about the 
legislative process... 


Mr. Macdonald That is almost a parliamentary 
procedural question. 


Mr. MacWilliam Yes. 


Mr. Macdonald I have been at Public Accounts 
committees when non-public accounts committee 
members have attended and participated fully. I 
really cannot give you a definitive answer on that. 


Mr. MacWilliam I realize it deals more with 
procedure that the documents themselves. 


Mr. Macdonald Yes. Any member is free to 
consult Part III and ask questions and ask the 


minister or call the department for more 
information. That is available. 

Mr. MacWilliam Yes. 

Mr. Macdonald In terms of actually 


participating in the review, I really think you should 
ask the procedural people. 


Mr. MacWilliam I will check that out. It may 
well be possible but, I just wanted to straighten it 
out. 


Mr. Macdonald Indeed I believe you can, but I 
am not absolutely positive. 


Mr. MacWiliam Thank you. 


Mr. Jim Jordan (Leeds--Grenville) In some of 
the readings that I have done on this, and I noticed 
again this morning here, you use the term vote and 
I found it terribly confusing. I could not really see 
much correlation between the way you are using the 
term and any voting procedure. So I just wondered 
if there is something significant about that or did I 
miss something in my readings or how did it come 
to be that way? It must have had some significance 
at one time. 


Mr. Darling Mr. Jordan, I do not know the 
historical significance of the word vote in the 
Appropriation Act, but each program has a separate 
expenditure authorization and the structuring of 
those compartmentalizations by individual programs 
we call a vote. The votes are allç 
form in Part II of the Main Estimates. 


There is a section called Proposed Schedule to 
the Appropriation Act. It starts at page 1-35. Take 
for example the Department of Agriculture, you 
have a Vote 1, management and administration; a 
Vote 2 which is increasing the capital structure of 
the Farm Credit Corporation; a Vote 5 which goes 
into a different program, the Agri-food Program. 
It is really the activities of a department into a 
series of programs. Each one has a specific 
limitation established by Parliament and the funds 
within that limitation cannot be spent for another 


program or another purpose without Parliament 
being asked to change it to a supplementary 
estimate. 


The subcomponents of the Appropriation Act 
are called votes. And I suppose you could equally 
call them allotments. You could call them standard 
classifications. You could call them whatever word 
is appropriate. The idea is they are boundaries that 
cannot be changed except by Parliament’s authority. 


= TA 


NT dr fox 


Observations and Closing of Session 


Sheila Murray 


I would like to thank the resource people: 
Andrew Macdonald, Mireille Badour and 
Allan Darling. Also, on Mr. Marleau’s behalf, I 
would point out the importance that the Speaker 
attaches to these briefing sessions. 


As well, on behalf of the Canadian Centre for 
Management Development and Mr. John Manion, 
the Principal, I would like to express our 
appreciation in being invited to be part of the 
Speaker’s briefings and to indicate our ongoing 
interest in these events. 


Thank you very much. 


On Robert Marleau’s behalf, I would like to 
declare the proceedings adjourned. 
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